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EXECUTIVE SUMMARY .

© Section A

Canada is wnusual fon the rangc of organizations from the Non-Profit Scctor engaged in

development cooperatnon activities. To a degree, the extensive involvement of non- -profit

‘organizations in ODA parallels trends in other arcas of Canadian public policy, Since the 1960s,

the Non-Profit Scctor, particularly in regard to its involvement in mtcmatxonal development

activitics, has become professnonah?ed CIDA has played a significant role in encouraging this
teend, - CIDA has-taken pride in the- strength ‘of -the Non-Profit- Sector, and -has bencfited

politically from the substantial involvement in Canadian ODA of a wide range of organizations

drawn from key sectors of Canadian social and economic life.

The coie concept underlying CIDA’s approach to the provision of fihancial suppori to the NGOs
and other elements of the Non-Profit Sector has beens "responsiveness”. The term suggests that
CIDA responds to the initiatives of its Canadian partners, and that it provides funding in partial
support of the activities of others. - Thus; “responsive programmes” arc owned by CIDA’s
. partners, and not by CIDA, '

However, over the years since CIDA funding of this kind began in the 1960s, the trend has been
for government funding to account for an increasing share of the overall financial flows from the
Non-Profit Sector to overseas programming. As this trend has occurred, so CIDA has sought to
provide more detailed guidelines for eligibility and accountabxhty Thus there has been a move
towards ‘a middle position between a purely responsive program and one guided by CIDA's

pnomnes, concems and prefercnces :

The Non-Profit Sector is an important ally for CIDA in its efforts to persuade the government
and the public of the value of public spending on ODA. At the same time, the NGOs, in
particular, are often critical of CIDA and the government for its policies and decision-making,
In recent years, CIDA has moved to introduce more extensive and regularized forms of
consultations with its pariners as a means to manage the "creative tension” which exists between
the Agency and the Non- Prof:t Sector.
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Section B

- The Canadian Partrerships Branch (CPB) is CIDA’s "window” on the Non-Profit Sector and the
- base for its responsive programs. However, during the 19805 a number of other fonding
“opportunitics fot the Non-Profit Scctor opened, as other CIDA branches became aware of its
strong capabilities in such areas as HRD, Institution- Bulldmg and Humanitarian Assistance,
Particularly important was the increasing utilization of major NGOs, universitics, cooperatives
‘and volunicer-sending agencies as implementing organizations in the Bilateral programmes
- through the COuntry Focus mechanism, At the same time, CPB introduced a series of “Thermatic
~ Funds”, encouraging NGOs 10 become involved in countriesfregions and thematic areas of -
particular interest to the-Agency, “Taken together, these trends-strengthened the tendency for
CIDA to seek to manage the overall direction of the activitics undertaken by the Non-Profit

. sector,

The NGOs are particularly important for their overall influence within the Canadian dcvclopmcm
community. They arc far from a homogeneous group, however, and vary greatly in size, fund-
raising capacity, ability to manage overseas programmes directly, and in their willingness and
ability to take on a pohcy advocacy role. ‘There was dramatic growth in the NGO community
from 1965 to 1980, sincc when the rate of growth has declined. Altogether, an estimated 35,000
to 40,000 individuals are involved directly with Canadian NGOs. A key institution is the
Canadian Council for International Cooperation (CCIC), a broad-based and highly-respected
umbrella orgamzatmn" for Canada’s NGQOs, , _

NGO funding is managed by CPB’s NGO Division whlle funds for the voiumeer—scndmg
agencies (VSAS), cooperatives, universities and colleges and labour unions are managed by the
Institntional Cooperation and Development Services Division. The four large VSAs arc major
organizations, cach of which has a network of overseas offices. Together, they are responsible
for placing some 2,000 overscas volunteers every year. - The organizations are also heavily
involved in CIDA’s bilateral programine, and many manage activities for multilateral agencies.

‘The Educational Institutions Program (EIP) is an important feature of CIDA’s pannclshlp'

programme, providing financial support for linkage activitics of Canada’s universities and

' commumty coileges, Like the NGOs, the higher educational institutions have a significant place
in CIDA’s Bilateral pmgrammes :

Also housed in CPB is the International Non-Government Organizations Division (INGQ). CIDA

is unusual in possessmg a dedicated funding programme to support INGOs, which it regards as
organizations "on the leading edge" of development pohc_v and action. Human Rights,
Environment, Population and Women-in-Development are.primary fields of concentration for the
INGO programme. Some 30 per cent of the INGOs supported are based in Canada.
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Also inclided in the INGO Division is the Governance programme, throngh which CIDA
* provides funds to suppoit coopetative activities of specialized Canadian organizations (mostly
- profcssional associations and institutions), aimed at strengthening public scctor managenicnt and
- governance with pariner organizations overseas, The largest element of the programmc at present
_ is the Muaicipal Development Programme, supporting city-to-city linkages.

Section €
" As CIDA fias undergoric major institutional changes in the past 2 or 3 years, so CPB has
attempted to adapt its policy and programming to new Agency priorities. Currently, the Branch
is in the process of implementing a new st of programme frameworks, seeking to move a large
- proportion of lts parinership activities into “grant funding" arrangements. This would allow
~ CIDA to provide longer-term support for an agreed programme of activities for an individual
organization over a period of 3 to 5 years, without requiring detailed managerial or financial
accountabihty for specific projects. However, it would require CIDA to undertake rather detailed
“institutional assessments” of its partners. The new approach is most fully-developed at this point
* with the NGOs and the Volunteer-Sending Agencics (VSAs). The Institutional Review, the
Performance Assessment Grid, and the Financial Management Assessment, are theee principal
. tools through which the Agency determines the level of allocations to its major NGO and VSA

partners.

Section D

A brief set of Lessons for JICA Policz is set out on pages 74 to 76. The lessons seck to distil
those lessons of the Canadian experience which appear to be most applicable to the Japanesc
context. The lessons are set out succinctly, and the reader is dirccted to the three pages in the
main text. However, in summary, perhaps the most central lesson is for JICA to make a modest
beginning, to monitor carefully, and 1o work - as far as possible - in a transparcnt and
- cooperative manner with its partners from the beginning.

If JICA is to maintain its credibility, it will also be required to build its own in-house capacity
of individuals who can understand how and why Japanese and developing country NGOs and
other Non-Profit Organizations operate as they do. Bridging the gap between organizational
cultures is one of the most difficult and central challenges of successful ODA programming with
the Non-Profit Secior. Finally, JICA is advised to explore, at an early stage, mechanisms for
collaboration between the NGO unit within JICA and the principal programme divisions, This
is not an area where CIDA has enjoyed as much success as should have been the case.
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PREFACE

'Thle repoﬁ is based pnmaniy on the author’s expcnehcc in workmg with the Canadian Non-
Piofit Sector, as well as with CIDA, in a variety of roles over the past 18 years. In order to
- compléte the study, the author requested and received support from a number of sources, A
sniall number of Interviews was undertaken with representatives of CIDA’s Canadian Partnership

_Branch (CPB), as well as with orgam?atmns drawn from the Non-Profit Sector, '

1 should like to express my apprecnatlon to the Vice-President, Dlrcctors General and staff of

CPB for their assistance in providing information and documents, CIDA’s Corporate Memory
- section was also of considerable importance in providing data requested for this study. Similarly,
the Canadian Council for International Cooperation, the Association of Community Colleges of
Canada, and the Association of Universities and Colleges of Canada were most helpful in
provndmg assistance to the author.

Assistance in the productmn of thl‘i report was provided by Ms Mary Burke and Ms. Aimee
Kozai M. Eric Steedman also provided valuable input to the study.

In closing, I shoutd like to express my appreciation to Mr. Hideo Aruga and his staff at the JICA
- office in Toronto for their support and continuing interest in the study.



SECTION A

A, INTRODUCTION AND OVERVIEW

AL ’PHENON-PROFIT SECIOR OR THE VOLUNTARY SECTOR?

it is normal international practice within CIDA, and with other donors, to use the term

"Voluntaty Sector" or even "NGOs" to denote the set of organizations examined in the present

study. In this report, the term "Non-Profit Sector" is preferted, as a more accurate term 0

describe a broad range of organizations linked to and funded by the Canadian ODA Programme. -
The term "Voluntary Sector” is more appropriate for the NGOs. Such organizations are

*yoluntary® in the sense that their existence represents the ontcome of a choice by a group of

people to come fogether to pursue a cause or a goal.' However, even here the term is somewhat

misleading and not entitely appropriate.

A few Canadian NGOs continue to send volunteers to the field, Yet today numbers are declining,
and the overall imporiance of ovetseas volutiteer activity is declining in importance and perceived
" relevance within the Canadian NGO community and within CIDA. Many NGOs rely heavily on
volunteer support for fund-raising activities in Canada, and, by law, all have volunteer Boards
of Directors. No payment may be made for service on the board of an NGO or any of its
cominitices, _ ' : ‘

However, today, larger NGOs are managed by professional secretariats. Most Canadian NGOs
* have moved beyond short-tcrm emergency and relief support to efforts to support longer-term,
self-reliant development. To engage with the development process is seen to requite a better-
informed approach, based on local knowledge, as well as an understanding of overseas partners.
Not all NGOs have a field presence overseas, but most have access to solid information about
the situation in the countries to which funds are channelled,

Over the past 20-30 years, the organization and character of well-established NGOs, at least, has
changed considerably. The tcrm “voluntary sector” presents. an image at odds with the
professionalism and hard-headedness of most of the organizations here considered.

"Woluntarism" also suggests commitment and idealism, and certainly that remains an element -
and a driving force - for the NGOs, just as it does for many of those working with the
cooperatives, professional associations, universities, colleges and other Canadian organizations
- engaged in development assistance. Some individuals still provide their time as professionals on
a voluntary basis, but within the framework of professionally-planned and organized activities.
~ For those working full time in development activities in the Non-Profit Sector, few are doing so
to maximize their earning potential, Yet more than altruism and personal commitment has been
required to sustain the involvement of a wide range of organizations in development assistance
programmes for so many years. ' - -

I Tim Brodhead and Brent Herberi-Copley, Bridges of Hope, Ottawa: Nozth-South Institutc, 1988, x,
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'.Whiie it would be wrong to dismiss the importance of idealism, the term "voluntarism" might
~ be seen 16-suggest a set of activities led by the well-meaning amateur working from a Christian,
charitable impulse. For good or bad, the complexity of developmeni requires a leve} of

" sophistication and awarencss that is incompatible with such a simple ethos. Charity is not well-

" received in the developing world, which is wary of paternalisim and foseign domination. What
is needed is an input which has a clear value-added component, strengthening on-going
development efforts.  The Non-Profit Sector is effective only where it is able to meet such
demands, o : :

A2 THE ORIGINS, SCOPE AND FUNDING OF THE NON:-PROFIT SECTOR IN
CANADIAN ODA | |

Canada is unusual among merabers of the OECD’s Development Assistance Commitiee (DAC)
~ for the range, vatiely and number of organizations from the "Non-Profit Sector” involved in the
ODA programme. Today, CIDA is providing support to approximately 500 such organizations,
ranging from tiny, community-based organizations, to highty-professionalised, non-profit
- development setvices agencies, with multi-million dollar budgets from a variety of sources.
Although CIDA’s Canadian Partnership Branch offers a range of funding programmes 10 suppost
the activitics of the "non-profits”, in addition there exists a complex set of other arrangements.
and mechanisms through which funds can be obtained, many of thern based elsewhere in CIDA. '
As a result, large numbers of organizations obtain financial support for development activitics
from a varicty of CIDA funding "windows", each of which has different rules, procedures and
. financtal terms.. '

The strong role played by the Non-Profit Sector in Canadian development assistance should be
understood; in part, in the context of the general importance of interest-groups. and "policy
constituencies” in the Canadian political process. The organizations which form the Non-Profit
Sector are drawn from many of those sectors of social, cultural and economic activity, which
have a strong influence in a variety of domestic and foreign’ policy fields. Besides the
conventional NGOs, such as OXFAM Canada, CARE Canada and the church-based groups, there
are also the universities, community colleges, professional associations {notably the health
professions), municipalities, the cooperatives (an important presence, patticularly in Quebee and
the Prairie provinces), labour unions and teachers’ associations.

As to historical origins, the international involvement of many of these types of organizations
derives from the strong. wle of "Voluntatism" in Canada (as in the US. and UK) in
complementing the role of government in public life, especially in the provision of social and
community services, The churches, some universities and the teachers’ associations were
involved in what might be termed “charitable” overseas activities many years before the existence
of a Canadian ODA programme. -



Many of the major Canadian NGOs, such as CARE Canada, OXFAM Canada, Save the Children
and Fosier Parents Plan, have their origins in the 1940s and 1950s, when a number of relief and
refugee agencies were cstablished, often as associates of parent organizations in the U.S, or U.K.2

The high visibility of such cooperative voluntary initiatives as the United Way (a broad-based,
fund-raising effort by major domiestic chatities, conducted annually across the: country) and
service clubs such as Rotary, the Kiwanis and the Lions’ Clubs offer an ever-present reminder
of the Canadian teadition of "Voluntarlsm®, Religious organizations and other community-based
groups continue to_contribute to community welfare activities in a variety of ways. In more
recent years, women’s groups, lcgal aid -centres, the literacy movement, anti- -poverty
“otganizations, tenants unions, housing cooperatives and the environmental movement, have also
emerged to support the intercsts of specml groups, adding to the variety of coneerns and
~ approaches within the voluntary sector,®

It was in the perlod between the mid-1960s and the late 1970s that the Non-Profit Sector came
to be a central element in the Canadian "Development Community", In pan, this was the result
of domestic developments, ‘It was also parily the result of a recognition on CIDA’s part of the
benefits - both substantive and political - that might be obtained from channelling significant
elements of the aid budget through the Non-Profit Sector,

Growing attention in Canadian public life to community development and participatory processes
as essential to enhancing citizenship and social justice during this pesiod facilitated the emergence
of a group of non-government organizations, focusing their energics on the problems of the
developing world. Students and professors in the universities, as well as teachers and their
organizations, were also part of this idealistic movement of solidarity with the developing world,

Later in this period, it became thie general practice by federal and provincial governments to
provide funds to support pubhc interest groups. It came to be accepted that the use of public
funds for such purposes was a means to strengthen society and state and to encourage a vibrant
democracy.! The same beliefs soon extended to the then growing ODA programme, They also
underlie support at the present time by the Canadian government and parliamentarians for efforts
to strengthen "Civil Society" in the developing world and the former U.S.S.R.

? Jan Smillic and fan Filewod, "Trends and Issues in the Bvolving Relationships Between Doner Agcnc:cé and
Developmenl NGOs: Canada”, QECE Development Ceire Informal Mecting, Paris, June 1993, p.1. This source
is henceforth clted as "OECD". -

! For a discussion, see Brian K. Murphy, "Canadian NGOs and the Politics of Participation”, in Jamic Swift and
Brian Tomlinson, Eds,, Conflict of Intercst; Canada and the Third World, Toronto: Between the Lines, 1991,

especially pp. 161-6.

18ee Susan Phillips, "How Ottawa Builds: Strengzhcn_ing Relationships With_lmcrésl Groups®, in Frances Aﬁcr!c,
Ed., How Qitawa Speids, 1991-97, Otiawa: Carleton University Press, 1991, p. 199; alse Bruce Doem and Richard
W. Phidd, Canadian Publi¢ Pelicy: Idens, Structure, Process, Toronto: Methuen, 1983, especially chapter 3,
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~As it was put iii the 1987 report of the Paramentary Standing Committee on Bxternal Affairs
‘and International Trade (“The Winegard Report"), “A pluralistic society must have a pluralistic
~ aid programme.” The committec went on to endorse strongly the involvement of the NGOs and

the universities, alongside the Canadian private sector, in the development assistance prograsnme,
* pointing out that each brings a different perspective to Canadian ODA. The committec suggested
that Canada was "a world leader In encouraging the interest and paticipation of its citizens in
the aid progtamme." It also pointed to the value of CIDA maintaining a "responsive" (rather than
directive) approach to its Canadian partners, as 2 means of optimizing their "creative input" in
strengthening Canada’s international development role.

CIDA itself has often taken a similar position. In its annual repost of 1987-88, it asked the
question: "What Makes Canadian Aid Different?” The report continued: "o large extent, the
answes is "Special Programmes.® It was the Special Progtamres Branch that was tesponsible
~ for the Agency’s programmes with the Non-Profit Sector. Similarly, in the government’s official
ODA Strategy Paper, Sharing Our Future, it was suggested that "the partnership with NGOs is...
mereé imporiant than ever before." The report went on lo state that "this innovative partnership
has worked so well that many consider it the smash suceess of Canada’s development efforts.”

From the late 1960s 10 more recent years, the growth in CIDA funding to the Non-Profit Sector
paralleled developments on the domestic scene, with such Federal Government departments as
the Secretary of State and Multiculturalism and Citizenship providing significant support to a
variety of interest and advocacy groups, The total value of contributions to such organizations
by the two ministries in 1991-92 amounted to $130 million, divided among more than 300
groups.” Under the Conservative administration of Brian Muironey, such funding was reduced.
In any case, the magnitude of funds provided to support the international development efforts of
the Canadian Non-Profit Sector is exceptional, particularly given the relatively small proportion

of overall public spending accounted for by ODA.,

As the result of a prolonged period of CIDA funding, a significant “development community™
or constituency has emerged, with a large number of individuals owing their continuing
livelihood to funds provided by the Government of Canada. The political advantages to CIDA
of building a "broad-based domestic constituency”, which would act as an ally to the ODA
progeammie at times of threats fo its budget or mandate, was an important consideration by the
“Ageney’s senior management in facilitating the growth of the Non-Profit Sector.® However, it
would be cynical fo suggest that this was the most important motivation for the Agency.

5 See Winegard, p, 93.
¢ CIDA, Aunual Report 1987.88, p. 77.
? See Susan Phillips.

* Interviews with members of senior manageinent of CIDA at the time conducted by the author in 1989 and
1990. '



The growth of support for Canadian NGOS, in particular, took place for a variety of reasons. It
was clearly compatible with the "liberal internationallsm” which characterized foreign policy at
~the time, and where foreign ald aimed at the most ncedy was viewed as a means of containing
communist and radical politics in the developing wotld and in butiressing support for the Western
powers. At the same time, within CIDA itself, many senior officers and middle managers
‘recognized the difficulties facing the governinent of Canada in building programmes to reach
Jocal comniunities in the developing world, There was often antagonism between the “peoples’
 movements” and the governments of the countries concerned. Thus, it was recognized that it
~ would be advisable to reach the "target communities” through a third party (le. the Canadian
NGOs), rather than by confronting the recipient government thfough introducing such elements
in govetnment-to-government programming.” -

From small beginnings in the late 1960s, CIDA funding of the Non-Profit Sector grew
dramatically. 'The first ODA allocation to a Canadian NGO came prior 1o the formation of
“CIDA, with a grant in 1965 from the External Aid Office of $500,000 to CUSO, which continues
to play a leading role among Canadian NGOs.™ In 1968, total funds allacated to NGOs (it was
only NGOs that were supported at this time), amounted to $4.12 mitlion, shated by a small
number of organizations. By 1989-90, CIDA’s Special Programmes Branch (now Canadian
Parinerships Branch), provided contributions amounting to $132.86 millions in cash and the
~ equivalent value of $23.49 million in food aid to NGOs, Some 150 NGOs each received in

excess of $350,000. At the same time, according to the Canadian Councit for International
Cooperation (CCIC: the representative association for Canadian NGOs), the NGOs succeeded in
raising some $250-300 million in donations from the Canadian public. '

In the same year, 59 “NGIs" (a tétm which includes all the other types of Canadian organizations
listed eatlier) received a total of $111.42 million.” Beyond this, since the early 1980s, many
NGOs and NGIs have played a substantial role in CIDA’s Bilateral programme, which provides
an additional source of Agency funding. In 1989-90, the total funds received by NGOs and NGIs
through this channel amointed to $166 million, more than 16 per cent of the overall Bilateral
budget, and larger than the entire budget for the Americas." ' '

? See Brian Murphy, op, cit,; also Cranford Prati, "The Shaping of Canadlan Development Assistance Policies”,

in C. Prait, Bd., Canadian Developmens Assistance: A Conteppoary Appraisal. Montreal: McGill-Queens University
Press, 1994, _ o : :

1 Jan Sanillic, A Time To Build Up: New Forms of Coopcration Between NGOs and CIDA”, study for CCIC,
. Deeember 1991, pp. 7-8. : B

" jhid,

12 Caleolated from data supplied to the author by CIDA Cerperate Memory, March 1994, henceforth ciled as
*Corporate Memory”. ) : .



Finally, in the same year, NGOs teceived $11.1 million through the International Humanitarian
Assistance Programme (IHA) in Muliilateral Programines Branch. 'The THA budget has increased
significantly in recent years, and, typically, some 10 - 12 per cent of the total is channelled

. throvgh Canadian NGOs, such as CARE Canada and the Canadian Council of Churches.”

Leaving aside funds raised by NGOs and the value of the "in-kind" contributions of the NGIs
{staff time, the value of facilitics and equipment utilized), total CIDA, funding channelied through
the Non-Profit Sector in 1989-90 amounted to $344.93 million, from an overall CIDA budget of
$2.827 bitlion, 12.2 per cent of the total.™ For 1990-91, the figure, based on similar sources,
hias been estimated at 13.7 per cent of all Canadian ODA.®

A3 FROM_"MATCHING GRANIS' TO "GUIDED RESPONSIVENESS': CIDA’S
RELATIONS WITH THE NON-PROFIT SECTOR

From the beginning, the central concept underlying the channelling of ODA funds through the
“Non-Profit Sector has been thal of responsiveness. In the most recent draft of its "Briefing
Book", CIDA’s Canadian Patthership Branch (CPB) continues to emphasize the fact that "the
" responsive nature of al} CPB programmes is the principal feature distinguishing them from the
Bilateral (Geographic) programmes, ~ Unlike the Bilateral programmes, CPB responsive
programunes place the ull developmental responsibility in the hands of our partners."¢

By contrast, in the Bilateral programmes, it is CIDA which determines the overall policy
framework and sets priorities. In the Bilateral programmes, it is thus CIDA and not the
implementing agency (whether from the private or the Non-Profit Sector), which, in theory,
 manages relations with the developing country government and institutions, Hence, the
partnership funding programmes for the Non-Profit Seclor have been exempted from many of the
constraints which apply to the Bilateral programme. These include: the tying of aid to Canadian
- goods and services (many Canadian NGOs channel funds directly to developing country partners);
country and sector priorities; and - perhaps of particular interest to JICA - the requirement that
prior approval be obtained from a host government. In practice, NGO proposals are cleared
through the Canadian embassy in the country concemned.'” Yet the clearance process is not
formally fequired, and is not undertaken on the basis of a request for official host government
approval, In fact, both CIDA and NGOs have utilized this channel of development assistance
quite deliberately to provide funding aimed to reach the most needy in couatries such as El
Salyador, Haiti or the Philippines, where formal programmes of government-to-government

% QECD, p. 10.-
1 Calculated from Corporate Memory data.
15 ORCD, p.1S. .

% Canadian Parinership Branch, Bricfing Book (draft), August 1993, p. 31

I Bridges of Hope, p 3.



assistance did not exist at the time and where, for political reasons, there was a clear desire to
avoid providing funds to what was perceived to be a dictatorial and oppressive regime.

Yet despite thie core operating principles associated with "responsiveness”, where CIDA rcsponds
to the initiatives of its Canadian partners, paradoxically, it has been euggeqied that it is
governiment funding and the associated requirements that have determined, over time, the overall
pattern of activity by Canadian NGOs and NGIs. This has béen argued by the authors of Bridges
of Hope, an authoritative study of Canadian NGOs, sponsored by the North-South Institute and
published, in 1988.% It is also true, in the judgement of the author of this rcport of the other
organizational scctors of the Non-Profit Scctor supported by CIDA.

However, CIDA, in turn, has_ been affected by the concerns and priorities of its pariners,
. particularly the NGOs. During CIDA’s years of expansion in the 1970s and early 1980s, it
recruited heavily from those with work or volunteer experience overseas with NGOs. A number
of CIDA’s senior officials up to the Vice-Presidential tevel, from the 1980s to the present time,
have an NGO background, as have perhaps 25 per cent or more of the professional staff.!®

CIDA emerged from a period of considerable difficulty in the late 1970s, when it found itself
subject 1o a fierce onslaught of criticism from inside the government and burcaucracy, as well
“as from the media and the public. By the mid-1980s; it had restructured its management and
accounting procedures and had emerged as a far more professional organization.® It was aiso
during this time, with many former members of the NGO community playing a leading role, that
- it took over many of the development programming innovations and ideas associated with the
- NGOs.: In other words, CIDA looked carefully at the responsive programmes it was supporting
and absorbed whatever lessons were to be learned into improvements in its own policy and
programming practice. According to CIDA’s President from 1982 - 1989, Margaret Catley-
Carlson, among the ideas Lorrowed were:” smaller projects, decentralized control, a focus on
. people and their needs (rather than building infrastructure as an end in itself), and attention to
women as a priority group, But in a meeting with CIDA’s NGO pariners in 1988, she went on
to note what was perhaps an unforeseen consequence of this trend:

"These arc just a fow of the many reforms and improvements that staried with
‘you... It seems that official thinking has been moving ahead faster and catching
~up. In some cases... I am not so sure ‘whether you are pulling us anymore, or
whether we are pushmg you."?!

18 p'4_

1% Based on evidence from surveys conducted by the author for CIDA Policy Branch, July-Augusl 1993.

® Based on the author’s "CIDA: An lnstﬂuliuna] Analysis®, In Cranford Pratt, Ed Canadlan Development
Assistance: A Contemporarv Appraisal. .

2 As quoted in Mind If I Cut In?, Report of the CCIC Task Force on CIDA-NGO Funding Relationships,
QOctober 1988, p. 7.




It is here that we find the roots of the paradox considered above: On the one hand, continuing .
insistence by CIDA on the responsive nature of programmes with the Non-Profit Sector; on the
other, evidence of growing CIDA influence on the directions taken by organizations within the
sector. Initially, the idea of the responsive programme was associated with a proposal by
governinent that it provide a general contribution on a "matching fund" basis, 10 augment the
funds raised by NGOs themselves. In this way, the flow of funds to the work of organizations
* of which CIDA thought highly, might be increased. The “matching fund” formula allowed for
a measure of balance, and ensured that the initiative was clearly owned by the non-government
pattner.?? Similarly, contributions to the universities were based on a matching principle, such
that universitics demonstrated a willingness to maich CIDA funds with in-kind contributions.

Over time, the requirernent to maich, in many cases, moved from 1:1 to a less demanding
formula. Today, for many of the niost prominent member organizations of the Canadian NGO
community, it is estimated that up to 75 per cent of funds transferred overseas are contributed
by CIDA.® Universities, colleges and other organizations have pressed CIDA to recognize their
Nimited ability 1o maich CIDA funds, Thus, although cost-sharing remains a requirement of
contributions agreements signed between CIDA and non-profit organizations, the demands have
become less exacting over the years.

CIDA has an obligation to account for the expenditure of public funds, The increasing financial
~ deépendency- of the Canadian Non-Profit Sector has resulted in an increasing degree of
intrusiveness on CIDA’s part through effotts to assess the effectiveness, financial viability and
~ governance structures of the organizations which it is supposrting. These effosts have gone
furthest with the NGOs and volunteer-sending agencies. These ate institutions whose primary
role lies in the development field. They are far more dependent on CIDA funds than are, for
example, the professional associations, municipalities and universities, whose primary sphere of
activity will always be within Canada, '

Such developments have taken place on an incremental basis, rather than as the result of a formal
change in policy. As in so much ¢lse, CIDA develops its policy as a reflection of changing
practice. It is not policy, which, in the first instance, shapes programmes. Yet, CIDA’s partners
" have cooperated with the Agency as these trends have occurred. However, the cffect of CIDA’s
increasing willingness to fund a higher proportion of the costs of the operations of its partners
overseas has been to introduce a far more pro-active role for the Agency in shaping the activities
of its partners than was apparent in earlier years.

Concetns over the issue of maintaining responsiveness and autonomy for CIDA’s pariners is felt.
not only outside CIDA, but also within the funding Agency. The growth of CIDA funding has
beeit a fribule to the perceived relevance and effectiveness of the Non-Profit Sector as an agent
of development. The increasing willingness to provide Jarger amounts of money over longer

2 See discussions in Mind If1 Cut In?, p. 36,

B ibid.



periods of time has also resulted from a recognition of the long-term tequirements of
development at the grass-yoots, and of the growing requirement for professionalism in
management, in responding to the increasing sophistication of ovesseas pamtners, But, along with
‘this, thete has been an understandable concern on the patt of CIDA to take steps fo ensure

efficiency and quality of performance,

CIDA’s partners frequently criticize the Agency for what is perceived to be its over-bureaucratic
requirements and its inconsistencies, Despite this, there is little doubt that, over time, CIDA has
‘made a contribution to raising standards of preparation, administration and performance across
the ranks of the Non-Profit Sector.* This has resulted in a relationship between CIDA and the
_Non-Profit Sector described by one senior administrator as characterized by "guided

responsiveness”.”

The relationship, howevet, remains a guarded ome, with the NGOs and NGIs maintaining an
advocacy role on behalf of what they perceive 10 be sound development approaches, NGOs in
particular, continue to assert the primacy of "humanitarian activism and social change.® From
time to time, there is vigorous public criticism of CIDA by NGO and NGI representatives.
 CIDA’s strong commitment to structural adjustment under President Marcel Masse (1989-1993)
' resulted in concerted and on-going opposition from the Canadian NGOs, whose work in the field
gave them first-hand knowledge of the costs to the poor of such policies. NGOs - and many of
the NGIs - bring to their work “an ethical view of developrment, based on the explicit ideal of
men and women as bearers of values rather than as just producers and consumers,"*’ This value-
based approach sometimés leads to a divergence of views with CIDA and the government.

At times, the Non-Profit Sector, and again particularly the NGOs, have sought, through lobbying
rather than public criticism, to persuade CIDA to modity its policy and approach through
continuing pressure and the example of what they are willing to do with their own {non-CIDA)
funds. In the late 1980s, NGOs had considerable impact in persuading CIDA to fund
development work in countries and regions previously defined as "off-limits”, such as Hritrea,
Tigray and areas of Central America.”® :

At other times, the Non-Profit Sector will work with CIDA o seek to strengthen public support
for the ODA programme and to influence the overall position of the government and parliament
‘on- broad policy issues as well as on budget matters, As CIDA’s Partnership Branch "has

suggested, the organizations in the Non-Profit Sector "are among the most consistent and

- strongest public advocates of Canada's development assistance pro ram."®
gest publ P prog

Y See, for cxa_mplc, discussion in Bvaluation of CIDA's Non-Governmental Qigaiiization’s Progran, Final Report
{Volume 1: Main Repdn), prepared by SECOMA Lid for CIDA Audit and Evaluation Division, February 1992,

» Interview wilh author, March 1994.

% See The Critical 90’s: CCIC Orpanizational Review, Discussion paper, October 1590, p. 21,

* Bridges of Hope, p. 36.
 jbid. p. 113,

# CPB Bricfing Book, p41.



*“Thie NGOs played a central role in early 1993 in supporting CIDA against perceived changes of

direction being promoted by the Depattment of Forcign Affairs. Their efforis, combined with
- the résulting atiention given 1o the sste in the medla were largely responsible for dissuading the
goVémnﬁ_ent froin moving ahead on the basis of the recommendations from Foreign Affairs, It
‘was_also the NGOs which were' influential in persuading the new Liberal administration o
- conduct a Foreign Policy and ODA review early in its term of office.®® This curious relationship
of mutual dependency is most apparent in the relations between CIDA and the NGOs. Both
 patties suggest that, where it works, the relationship of "creative and constructive tension” is one

which benefits both CIDA and the broader developmeni community in Canada, as well as

pattners overseas.’

CIDA’s Partnerships Branch has pioncered the use of regular and extensive consultations with
its partners on policy, programme frameworks, costing formulas and the funding allocations
process, New programming frameworks developed for all major sets of partnets in the past two
‘years have been developed in more-or-less close collaboration with the umbrella organizations
tepresenting the membership of the sector groups. While this process and commiiment to
genuine partnership has been uneven across the sectors, in general, the openness, transparency
and witlingaess to listen exhibited by Partnerships Branch is far from typical of the performance
of CIDA as a whole. The Agency has been criticized - and quite justifiably - by informed
“observers for failing to consult on a meaningful basis as it has undertaken major changes in
policy aud programine funding allocations. The major changes to its Africa programme in 1993
- are a case in point. - '

Where their dealings with the Bilateral branches are concerned, In a number of cases, NGOs and
NGIs have been invited for "consultations” on new policy directions for a specific country or
regional programme. In many cases, once the meetings begin, it quickly becomes clear that the
overall direction- has already been set, CIDA determined that it would resume Bilateral
programming in Guatemala and El Salvador, for cxample, in the late 1980s, despite the concerted
and vociferous objections of the NGO community. . "Consultations” may have an extremely
detrimental effect on cooperative relationships and “parinerships”, where it becomes clear that
one party will make all the decisions and where the second party is simply there to listen, with
no opportunity to influence overall directions. There have been improvements more recently, and
some country programmes from the Bilateral branches have entered into more open consultative
~ relationships. However, as yet, this is not the established pattern for the Agency.

The decline in overall levels of Canadian ODA funds in the 1990s has resulted in new pressures
on CIDA’s partnership programmes, Less money has been available to partnership programines,
while the numbers of new organizations seeking funds from the branch continues to increase.”

¥ Based on author’s discussions with government officials and NGO representatives,
¥ See the imclcsﬁng discussion in The Critical 90’s, pp. 21-26.
2 OECD, p. 23,
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In petlods of expanding budgets, il s easy to respond to new interests and concerns, while
‘malntaining suppost to established partners. However, CIDA is now obliged to make choices in
its funding allocations. - In order to do so, while maintalning cooperative relations with its
* partners, it is obliged to spell out in far more detail the policies and principles underlying its
programming decisions.. It is also obliged to give far more direct atiention to quality -and
performance in determining its funding allocations. ‘This has proved complicated, since the
rationale for responsiveness programmes, as noted above, is built on a blend of motivations, The
expansion of programmes in the 1970s and 1980s had happened on an incremental basis, quite
_oulside a clearly articulated policy framework. The cominitment to "responsiveness” allowed the
Agency and the branch that administered the progtammes, a relatively free hand in determining
‘the distribution of its aliocations, '

In the early 1990s, the Branch was asked by senior management and the Minister for an
explanation of its pattetn of allocations. It did not provide a direct answer to the question. in
fact, most allocations levels for a particular year were determined primarily by the "historical -
 funding relationship" with the organization concerned and the level of support provided the
previous year. The allocation of funds was not based on detaited and explicit criteria.® Thus
there is no policy explanation for the respective levels of funding flowing to the mainstream
NGOs as compared with the volunteer-sending agencies, the cooperatives, the universities or
colleges, professional associations or unions. Programmes developed partly in response to
demand, partly in response to new thinking within the Branch, and particularly by its founding
Vice-President, Dr. Lewis Perinbam, and through a blend of subjective judgement andd response
to external pressures. This approach, unscientific as it may sound, proved to be rematkably
successful, in a period during which lcvels of funding continued to itterease.

The context for this "permissive environment”, in which flows of funding to the Non-Profit
~ Sector continued to increase, was provided by the generally-favourable disposition towards the -
non-profits in the Agency and in government generally. The Bilateral branches, as will be
discussed later, were also taking advantage of the capacities of the larger organizations from the

Non-Profit Sector in their own programming.

The Winegard Report of 1987 and the subsequent government strategy, Sharing Out Future,
showed, to a remarkable degree, the influence of the values and priorities of the Canadian Non-
Profit Sector and their overseas partnets. By conirast, the directions which CIDA has followed
in the years since 1989 have taken the Agency further away from the centre of gravily of its

- partners. _ | _ -

In the early 1990s, CIDA underwent a long and drawn-out Strategic Management Review, on the
basis of a major report prepared by the SECOR consulting group. This has resulted in internal
reorganization, though not the major reorientation of the Agency senior management had hoped
for, The responsive programmes were given little consideration during the review, There was

% OECD, p. 19.
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legltimate concern among CIDA’s non-profit partners (and among many CIDA officials) that the
philosophy and rationale for the programime would be replaced by a concern for more stralegic
and directed approaches, based on Canadian interests. - Such anxieties were reinforced by the
- terms of reference for the CIDA evaluation of NGO Division in 1991 (cartied out by a private
consulting group). The Terms of Reference began with the questions: *Does the programme
provide a relevant and valid contribution to CIDA’s development strategy?" and "Does, or could
the programme respond to other CIDA objectives in a relevant and adequate fashion?" Such
- questions were viewed as threatening, since they appeared to show little recognition of ihe
-programme’s character, ethos and distinctive history.™

The NGOs and NGIls have maintained a close watch on developments at CIDA, and have
continued to press their concerns with the Agency on cvery possible occasion.  Canadian
Partnership Branch has moved towards redefining its approach in light of the Agency’s broader
directions. In the past two years, the branch has begun io set out an overall philosophy and
guiding principles to direct ils programming decisions. This provides a more coherent basis for
an assessment of CIDA’s relationship with the Non-Profit Sector. It also offers a timely focus
for this study, since the framework documents produced by CIDA attempt to articulate the
programming priorities and practices which will be of particular interest 1o JICA. '

, H Gee discussion in A Time to Build Up, p. 10,
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| SECTION B
' CIDA AND THE NON PROETT SECTOR, PROFILES AND PROGRAMMES

=

1 THE ROLE OF CIDA'S CANADIAN PARTNERSHIP BRANCH

As noted above, from the beginning, CIDA’s approach to the Non-Profit Sector has been to
provide incentives, through co-financing and cost-sharing, 1o 4 growing range of organizations
outside government and the private sector to participate in the Canadian ODA programme. Thus,
CIDA's 1975 Strategy Paper, Strategy for International Development and Cooperation, 1975-
1980, stated that "CIDA’s programme will be organized in a way that will support, strengthen -
and intensify the widest possible participa’tion of all sectors of the Canadian community." The
~ extraordinary success of the prograinme is attested {0 by the number and range of organizations
currently pamclpatm‘g, in thc Canadlan ODA programme, unmatched among DAC members,

It ‘must be noted, from the beginning, that within the Non-Profit _Sector it has been the
- conventional NGOs which have led the way in seiting the pattern for the relationship with
government in international development activities,  As other types of organizations were
brought into the *"CIDA family*, so a plethora of funding regimes and cost-sharing formulas was
adopted. For the NGOs alone, there exist a variety of cost-sharing formulas, with different
financial frameworks applying to different kinds and sizes of organizations. Beyond this, for any
- individual NGO there has evolved a range of additional opportunities 1o obtain CIDA funding
over arid above the money available from the mainstream NGO programme funds. :

The former Special Programmes Branch, and NGO Division within it, were formed in 1968 and
special Treasury Board authority was obtained to allow for the channelling of funds to the NGOs.
In 1978, within the same branch, the Educational Institutions Programme was established, with
funding for university linkage projects. In 1980, both the Association of Universities and
Colleges of Canada (AUCC) and the Association of Community Colleges (ACCC) formed
Ainternational development units, with CIDA support. A small programme of funding for
community college international projects followed, Within CIDA, the Special Programmes
Branch was reorganized, with the Institutional Cooperation and Development Services Division
(ICDS) set alongside NGO_Division. The programme of dedicated funding for university
linkages was strengthened and expanded. ‘The small group of NGOs engaged in sending
volunteers overseas, along with the cooperatives and other specialized non-government agencies,

were transferred to ICDS, - A small programme, Management for Change, was also created in
the 1980s, with funding for management training to be undeﬂaken through the Canadian Non-
Profit Sector.

Other programmes followed for professional associations and municipaliticé. This set of
programmes has now been restruciured as a programme of Qovernance, managed by the

International Non-Government Organizations Division. This division was imt:ally formed in
1970, and later became a separate directorate within the branch _
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In 1994, Canadian Partnership Branch is orgahizcd in the following way. In the table which
follows, allocations, by division, for the 1993/94 budget year are also indicated.

" Orggnization and Funding Allocations Within Canadian Partnerships Branch®

T

‘Programme Divisions Principal Partners 1993/94 ODA Budget
7 : ) : . ' (% millions)
lndus'tr_ial CoopeiatiOn_(l'NC) Canadian private sector 75 |
Institutional Cooperation and | Canadian educational R ¢ 74

‘Development Services (ICDS) | institutions, co-ops, _
_ S volunteer sending agencies,
labour untons

Non»govérhmema! o All NGOs 114
Organizations (NGO) ' ‘
International NGO and International NGOS; _ 29
Governance Programme . municipalities, professional
(INGQ) _ associations o
Policy, Strategic Planning and ~ | N/A : N/A
Operations (PSPO) _ '

|| (Other Funds) _- N/A 13

' ' Total $333 millions

- Funds provided by the branch are disbursed under threc separate Treasury Board authorities
_ (funding regimes), one for NGO/ICDS; a second for INC and a third for INGO. This provides

for varied funding and accountability frameworks, according to the characteristics of the types
~ of parinership organizations supported in each case. o :

The miandate of the branch, which "manages the Canadian interface of CIDA’s ODA partnership
programme” is: "to promote mutually beneficial parinerships for sustainable development in
-~ developing countrles™® - Funding is intended to be Responsive to the development initiatives of
Canadian and international pariners, and to emphasize the collaboration between Canada and
developing country counterparts. The branch has a special responsibility, exercised on behalf
- of the Agency as a whole, to facilitate Canadian Pagticipation in the ODA programme, A cost-
sharing approach is employed as a tmeans to "emphasize ownetship of development initiatives by

» CPB Briefing Book, p. 21; the budget figures arc prefiminary,
* ibid.
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p:irtnpfs."” 1né‘ré_asi_ngly,_ there is an effort to move away from assessment of individual projects
towards support for broad-based programmes, including a range of projects and other activitics,
to be carried out by partner organ‘izations over a period of 3 to 5 years.

- In theory, the balance of l'(‘:SpOI‘i‘Hbl]lHCS between CIDA and its pariners is carcfully specified.
In practice, as will be discussed later, mamtammg this distinction has proved more problematic.

_ Grants and contributions are provided to Canadian pariner organizations to support programines
and projects developed and managed by them; the ownership of these activities rests with the
partners CiDA accoumabnhtv focuses on its assessment of:

1. The eligibitity of organ17at10ns to receive financial support from the ODA
' programme;
2. Continuing assessment (and low-key momtonng) of the financial, managcnal and

techmcal capacitics of the partner organizations.®

Once an ‘instiluiion receives support, its progress, projects and programmes may be menitored
and evaluated on a regular basis. The extent to which this actually happens varies considerably.®

B2 OTHER FUNDING WINDOWS'

B2(i) Overview

- In addition to the funding made available through the Canadian Partnership Branch, the

_organizations constituting the Non-Profit Sector have also been in a position to work directly with
the Bilateral branches, principaily through the mechanism known as Country Focus, A further
source of funds has been the allocation of an clement of the Multilateral Food Aid programme
budget for distribution through NGGs. The role of NGOs in coordination and provision of relief
to refugees and displaced persons is well-known through their visibility in the world’s crisis
spots., CIDA’s Interpational Humanitarian Assistance Programme (part of the Multilateral =
Programmes Branch) has made i increasing use of Canadian NGO channels for distribution of its
funds in recent yeam

For NGOs, in addition 1o programme and project funds available through the core progranune
in partnerships, there is also the opportunity to access allocations from a number of special funds
and "Coalition Programmes”, set up for special thematic purposes, or with a particular geographic
‘focus.  Some of these funds are managed and financed by Partnerships Branch, others are
maintained by the Bilateral branches. From 1984-85 to 1986-87, core funding from NGO

EH ,i,l,?j_tl-

% jbid,

|

- ¥ NGO Program Bvaluation, pp. 15-16
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DlViSiOﬂ accounted for an estimated 67 per cent of CIDA’s financial flows to NGOs. For the
fiscal years 1987-88 10 1989-90, the percentage fell to an average of 47 per cent, indicating the
-importance of dther flmdmg opportumtlcs to the NGO commumty

CIDA Fundin'g For'Canadian NGOs’ Development Projects and
Programmes Quiside NGO Division - 1982-1991 (§)

Year/CIDA | NGO - | country Food Aid (2) [HA® TOTAL
Sources Consontia/ Foens (1)
' | Coalitions = |
19_84-85 (3) | 1,464,408 36,980,187 3,165, 000 41,609,595
1985-86 | 1,459,535_ : '12,54_4,755 1,905,760 15,910,050
1986-87 3,500,656 45,992,551 2,736,625 52,229,832
1987-88 12,581,356= _ 79,863,216 23,500,000 8,626,792 | 124,571,364
1988-89° 27,290,273 41,874,299 23,500,000 11,594,127 104,258,699
1989-90 _2Q,874,618 68,519,572 | - 23,500,000 11,163,376 124,057,566
1990-91 (4) - 16,358,819 19,_675,000 23,500,000 | 25,397,420 84,931,239
TOTAL 83,529,665 305,449,580 94,000,000 64,589,100 | 547,568,345
Sources: CIDA Corporate Mcmory, NGO Division, Consostla & Bilateral financial records,
1. Approved budgets,
2. Tor each ycar tofal = $16 M. for Castadian Food Grains Bank (8 church-supported NGO) 6.5 M for NGO
regular programine, 1 M. for emergency aid.
3 Country Focus figures for 1984-85 include years 1932-83 and 1983-84.
4, Country Focus approved budget up to February 1991,
- * International Humanitatian Assistance

From NGO Programme Evaluation , 1992, p. 24.

B2(ii) Country Focus

Initially, in the early 1980s, "Country Focus” was one dimension of a broader approach to what
fater became known within CIDA as "Integrated Country Programming." The intention behind
the initiative promoted by Marcel Massé in his first Presidency of CIDA from 1981 to 1983, was
to bring together all branches and all elements of CIDA programming within a common
framework of objectives, It was also a means 10 expand the options available to country
: programmes enabling them to go bcyond the Iarge-scale, capital-intensive pmjccls typical of the
time, whlch CIDA administered directly. "

*© NGO Program Evaluatjon, p. 25.

4 Bridges of Hope, p. §9, teporiing on ineeling between Marcel Massé and NGO representatives in Fébruary
1982. ' '
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With the President’s depirture to take on other responsibilities, the mmauve lost its momentum,
Instead, Country Focus was converied into a mechanism whereby country programmes could
“access the Non-Profit Sector without going through a lengthy competitive bidding process to
‘select the implementing agency for a project.

At a time of severe constraint on CIDA administrative resources, and in context of a strict
‘accountability tegime, Country Focus was a boon 1o harassed desk officers. By proposing to
“sole-source” a project to a non-profit organization, a desk officer would avold the lengthy
contracting and consultant selection process. More positively, it was also a means of moving -
quickly in the new directions favoured by senior management and the professional advisors. The
early Country Focus projects were more lkely than other Bilateral programmes to deal with
issucs around poverty alleviation and the targeting of aid initiatives on specific populations,
Through the Country Focus mechanism, it has also been possible to involve the Canadian
- Bxecuting Agency (CBA) in all phases of project-building and implementation - considered

* paticulazly important in institutional strengthening and other forms of HRD work. The first
project of this kind was approved in 1980-81, In 1987-88, the total number of new projects
~approved in the fiscal year had reached 89, By 1989-90, Country Focus project disbursements
accounted for $126.8 million, approximately 20 per cent of all Bilatéral expenditures.®?
According to CIDA sources, this figure had approximately doubled by 1992-93.

Initially, the mechanism was operated in close coordination between the Bilateral branches and

‘Special Programmes Branch (SPB), as it then was. The first Canada-China Universily Linkages
Programme was planned and managed cooperatively between the two branches, Over fime, the
populatity of the mechanism with the Bilateral branches tested the limits of SPB’s highly-limited
capacity to provide support and advice. Hence the role of the branch of providing input on the -
capacity of the Non-Profit Sector, and in sharing managerial responsibility ended. However,
many of the methods and approaches of SPB were adopted - if on a rather ad hoc basis - in
Country Focus programming.

The mechanism offered the opportunity for creativity and experimentation not possible through
the conventional contracting route. Country Focus projects were substantially larger than any
funded under the responswe programme mode, and the financial terms and conditions were far
more atiractive to participating organizations.”

Non-Profit Sector institutions initially were expected to detnonstrate their commitment to making
- . acash or in-kind contribution to the project, but it was based on a much more favourable formula

- than typically applied in SPB. Subsequently, this requirement has fallen into disuse. Thus many
‘Non-Profit Sector organizations have become dependent on income from Country Focus projects
to cover their core costs, With a rather dramatic reduction in project funds in the early 1990s,

# Based on the author’s Human Resource Dcvelopn!gnt I the Aid Proccss A Study In Orpanjzational Leariing
and Change. Oltawa: North-Soutls Institute, 1993, pp, 19-20,

“ Bridg_ es_of Hopg, pp. 59—60.
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as a result of scrious budget cuis 1o CIDA, there were major difficultics for a number of
orgamzahons dependent on lhlS kind of funding.

After an inttial scattering of pro;ccts, lhcre developed a trcnd for concentration of Country Focus
Projécts to take place, with a rather small number of large organizations and institutions receiving
the bulk of the available funds. This was partly a matter of administrative convenience, as CIDA
country programmes and Project Team Leaders (PTLs) found it efficient to bundle what might

have been several projects into what was effectively a large 5-year programme. In Indonesia,
there were a number of projects of this kind operating by the mid-1980s, with budgets of between
$25 and $30 illion each, all managed by Canadian universities. Organizations also developed
4 track record in the years following the introduction of Country Focus, and CIDA desks were
more inclined to select those whlch had developed a positive reputation.

Inthe 12 fiscal years from 1982-83 1o 1993-94, the following were the largest of the "Non-Profit
- Contractors", as measured by the total funds obtained through Country Focus.® '

CIDA’s Mator Non-Profit Contractors, 1982-1994

Name of Orpanizatio, - CIDA Classification Total Funds Reccived
($miltions)

wWusc - - 'Voluntccr-s’cnding Agency/Development

: . Services Agency $79
CARE Canada NGO o $59
ACCC ~ Unbrella Organization for Community Colleges (BIP) $54.5
Dalhousie University University (EIP) _ $45
"CECI ' Volunteer-sending Agency/Development
: ' Services Agency $45.7
Canadian Hunger : o _ .
Foundation NGO $35.7
- CUsO B - Volunicer-sending Agency/Development Services Agency . 3305
The Aga Khan Foundation :
of Canada NGO $26.9
SOCHDEVI Coopenative $25.8

AUCC Umbrella Organization for Universities (EIP) $24.3

A further partial trend apparent by the later 1980s was a move away fiom projects initiated by
pariner institutions and brought to CIDA for approval, as a tendency emerged for CIDA to
conceive. or adapt a project to fit its broader purposes. Hence the distinction between Country
~ Facus Projects and Bitateral Contracts became less clear. However, there remain many Country -
- Focus projects which -are as "responsive" in character as any funded through Canadian
Partnerships Branch.,

“ Bascd on data supplicd by Corporate Memory,
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A number of organizations from the Non-Profit Sector;, particularly NGOs, have obtained
Bilateral Seivices Contracts, where the organization is asked 10 act as manager of a programme,
planned and directed by CIDA. There has been a tendency for the number of opportunities for
~ such acliviiies to decline in more receni years, partly as a result of pressure from the private

sector regardmg what they view as unfair competition. NGOs are still favoured for such
- contracis in areas mvolvmg grass-roots and commumty development programmes.

21 iiiy Thematic. Funds: Partncrshm Branch

One way in which CIDA has sought to channel and ditect its rcsponsnve programming for NGOs

. has been through the establishment of specnﬁc pools of funds, set aside to support specific

“thematic activities, focused on a particular region or country, or emphasizing particular forms of
activity.” Many of these are administered by Partnerships Branch, from its overall funding
allocation, and several of these arc managed on Its behalf by The Canadian Council of
International Cooperation (CCIC), the umbrella organization for Canada’s Development NGOs,
‘Among the earliest established and largest of these are the South-Asia Partnership (SAP) and The
Reconstruction and Rehahilitation Fund, both dating back to 1981.%

The South-Asia Parinership, with CIDA funding amounting to $2.9 million in 1993-94, has 16
meniber organizations in Canada, each being represented on its Board of Directors. There is also
a smaller Executive Committec. There are national SAP councils in each of the South-Asian
countties. Projects are identified by SAP’s field offices, working with local NGOs and the
relevant national council, and partnerships are arranged with the Canadian member NGOs.¥
Canadian NGOs associated with the programme are expected to contribute 25 per cent of costs
from their own funds -

The Reconslructlon and_Rehabilitation Fund, with $2.7 ‘mittion in CIDA Partnershlp funds for
1993-94, provides assistance to local communities around the world in seeking to sustain
development efforts in circumstances of natural and man-made disasters.® Project grants are
provided to NGOs on a 3:1 maiching basis. NGOs nominate members to a review committee,
~ which is appointed by the CCIC board. In addition to supporling projects, the fund provides

training to NGOs in post-disaster assistance and conducts evaluations.” CIDA’s Bilateral
branches and the International Humanitarian Assistance Programme-Multilateral ngrammes
Branch also channel money to NGOs through the fund.

- “ORCD, p6.
% CCIC Annuat Regor , 1991-92.

7 South Asia Partnership brochure, not dated,

4 CCIC Annual Repori, 199192
“# OECD, p7. |
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* Another major fund is Partnership Africa-Canada established in 1988. CIDA provided $75
~ million in funding to the fund for the period 1988-1993. Until recenitly, it was part of the
Canadian Couneil for International Cooperation. It is now a separate, legally-estabhshed NGO.
The partnership makes funds available to Canadian NGOs for African programming on a 3:1
malclung basis. It is governed by a board, elected by 150 member NGOs, and recently African
NGO representatnves have parucnpated in the annual asscmbly S CIDA is represented on the

Board.

| }32(1'9) NGO Coalition?_roﬁramﬁws

From the late 1970s onwards, CIDA Bilateral branches were able to utilize "Mission-
Administercd Funds”, now known as Canada Funds, to provide support to small-scale initiatives
by local NGOs. Such funds represent a pool of money, to be disbursed in relatively small
quantities at the discretion of the CIDA Country Mission, in consultation with the Head of Post.
Such funds quickly became popular, with CIDA, and with the members of the diplomatic
-~ services, who viewed them as an excellent, lov-cost tool for Canada’s public relanons, and with
recxplent govemnments and orgamzatlons

‘On the basis of this experience, the Bilateral branches introduced a variety of ﬁmding
mechanisms, allowing them to deal directly with local NGOs. Several "micro-réalisation”
programmes were introduced in West Africa. At the same time, Asia Branch established the
Local Development Assistance programmie in Thaitand (1983) and the Negros Rehabilitation and
Development Fund in the Philippines in 1986, shorily following the assumption of power of the

“ Aquino Government.** These programmes involved direct funding by the Bilateral programumes
to recipient country NGOs. CIDA Bilateral programmes have also provided large sums in direct
funding to major individual NGOs in Asia, notably the Grameen Bank and Proshika Kendra in
Bangladesh, which received, respeohvely, $10.2 and $15.9 million in CIDA funds between 1982-
83 and 1993-94,% .

During the same period, other programmes were developed, more on the lines of the South-Asia
~ Pastnership and Partnership Africa-Canada model, facilitating partnerships between Canadian
NGOs and overseas pattners. These included the Solidarité Canada-Sahel Project (initiated in
1985), the Philippines Development Assistance Programnme (PDAP) in 1986, followed later by
a sccond project in the Philippines (the Philippines-Canada Human Resource Development
Programme), the Haiti Fund for Quebec NGOs in 1987, and the Sri Lanka-Canada Development

® 1bid, and CCIC Annua! Revort, p. 16,
3 Mind If 1 Cut In?, p. 39.

¥ Corporate Memory,
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Fund m 1988.% There is also the Indonesia-Canada Forum, established more recently and
- administered through an Indonesian Foundation (YAPIKA), sct up jointly by Indonesian and
Canadian NGOs. CIDA has made available $5 miltion in funding for a 5-year period.” 3

- The coahtlon lnlﬁallvcs have provided a mechamsm through which CIDA may promote the
involvement of Canadian NGOs in “target countries and regions. ‘The funding arrangements and
formulas are normally far more attractive than thosc which apply to core funds prowded through
Parmerships Branch o . .

A re@cnt evaluation of the NGO Coalitions, commissioned by CIDA, offers a generaily-positive
'view of this set of initiatives.” . The repoit notes that the coalitions have ofien advanced efforis
i the countries concerned to improve the quality of the development effort. They are also
helpful for CIDA in providing the opportunity for dialogue on country-wide or region-wide
- issues, and for dealing centrally with CIDA-NGO relations.

8 Mind I€ T Cut In?, p. 41,
! OECD, p. 14,
% OECD, p. 12.

*A Study of Canadian Coalitfons of Non-Governiental Organizations, preparcd by Michel Rousseau and Carol
- Sissons, commissioned by CIDA and coordinated by CCIC, March 1992,
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‘B3 PROFILES OF PARTNERSHIP ORGANIZATIONS: PART ONE

B3() The NGOs: AProfile

~In fegal terms all NGOs are “voluntary organizations”, registered and regulated under Part 2 of

the Canada Corporations Act, administered by the Department of Consumer and Corporate
Affairs. As voluntaiy organizations, NGQs may also apply for charitable status through the
Depariment of Revenue, and most do so. This allows for the issuing of tax receipts to individual
‘donors, such {hat some tax relief is received for donations. Seventeen per cent applics to the first
© §250 in donations, and 29 per cent to contributions above this figure, to a maximum of 20 per

cent of net income.”

Despite the common legal basis for the organizations included in this sector, there are cnonnous
variations among NGOs." As noted above, several Canadian NGOs came in o being initially as
relief or welfare organizations, as part of an effoit to provide a humanitarian response 10 disaster
and distress in the developing world, Others emerged in the 1960s and 1970s, specifically as
development agencies. These were often founded by returning volunteers, who saw that support
to long-term development required more than relief and welfare. A number of the larger
Canadian NGOs, such as OXFAM, CARE, WUSC, World Vision, or Save the Children, began
as local branches of International NGOs. Today, most have achieved sufficient autonomy to
determine thelr own policies and fund-raising priorities.” A few, like WUSC, have only minimal
links to their original "parent” organizations.

The Canadian Chiistian churches have a long tradition of "mission” work ovesseas. Today, there
is, in many cases (though not all), a clear separation between missionary and development work.
The development arms of mainstream chutches, including the Anglican and United Churches, and
the range of Catholic development organizations, play 2 major role in the Canadian NGO
community. Patticularly notable is the role of the Mennonite Church - which raises very large
sums of money from chuech members and other private donors, and which has been prepared to
support work in countries such as Vietnam, many years in advance of the Canadian government’s
establishing formal diplomatic relations. The Aga Khan Foundation of Canada is closely linked
to the Ismaili Muslim community, and has become a leader in international worik in the local
development field, most notably in the Muslim states.

- Today some 72 per cent of Canadian NGOs are secuiar, with 13 per cent religious but non-
denominational, and 14 per cent linked to a specific church. The role of religious-based NGOs
s particularly important in Quebec.”

 OBCD, p.3.
* see discussion in NGO !.’mgmn}f‘,valualig\_, p. 1L
$ Bridges of Hope, p; 10.
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Pati of the rationale for Canadian government suwpport of NGO programmes has been A
recogtittion of the valie of having a vaticty of viewpolnts and sectors of society represented in
the ODA programme.  There Is an exiremely wide range of organizations within the NGO
“development community. Differences within that community are substantial, whether measured
in terms of size, fund-raising capacity, location, area of principal geographical interest and
expertise, political/religlons perspective, or sector focus,

Two Informed observers of the Canadian NGO scene have suggested that Canadian NGOs may |
be classified in accordance with their primary forms of operation in the following way:

1. ‘Fund-raising branches of international organizations, with charitable operations in
~+ Third World countries; :

2 Fund-raising and directly operational agencies;

3, Non-profit development agencies, with minimal fund-raising activities;

4, Fund-raising agencies that assist overseas "partner” NGOs with specific activities

and with their capacity-building. %

The broad categories of 'p'togtammes overseas in which Canadian NGOs are engaged can be
summarized thus: = _

¢ - emergency relief;

«  personal charitable activitics (i.e. "foster parent” schemes);
. © welfare projects and programmes {material assistance);

. placement of Canadians overseas;

. development projects and programmes. -

In addition, a number of NGOs are involved in development education activities in Canada,
aimed at building public awareness of international development issues. Such efforts are often
linked to fund-raising. Some Canadian NGOs are engaged in lobbying and advocacy efforts
directed at influencing Canadian government policics. =

It generally appears to be the case that the “branch plant" agencies are those which are least
likely to engage in political work, UNICEF Canada, which operates as an NGO, has refused to
Jjoin the Canadian Council for International Cooperation, since it argues that any advocacy work
is unacceptable. Such agencies, for the mast part, have no operational capacity overseas and are
thus not closely in touch with conditicns in the field.® By contrast, NGOs working closely with.
pariner organizations overseas are very likely to lake on an advocacy role with regard to policy
issues, where Canadian policy is perceived to be in opposition to the interests and needs of
developing country populations, ‘ ' :

9 Tim Brodbead and .Crauford Pratt, "CIDA and NGOs®, iu C. Pratt, Xk, Canadian Development Assisiance:
A Conteraporary Appraisal. . '

6!_ i!..)ig.'
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' The latge "Non- Profit Development Agencms" {Type 3, above), which lack a substantial find-
- raising ‘capacity, are likely to restrict their efforts al influencing Canadian pohcy to a behind-the-
scenes role.  They are highly dependent on CIDA funding suppoat and view themselves as
'profcselonal partncrs of thc governiment.

There has been conflict on several occasions among organizations of this type and other NGOs
over the virlues of being involved, or holding back from involvement, in situations where
- cooperation with what is perccived to be a repressive government is required. The "Branch
Plant” organizations have also been criticized, by other NGOs, on occasion, for their failure to
undertake careful analys:s of political conditions in the field, or to listen to feading local NGOs,
~ prior to begmmng operatlom

The most significant survey of Canadian NGOs took place in 1988 under the auspices of the

North-South Instiinte (NSI), a respected, Ottawa-based "policy think tank". The NSI study was

__undertaken by Tim Brodhead, formerly Director of the Canadian Council for International
Cooperation, now Director of Programmes at the Bronfman Foundation in Montreal, and Brent
-Herbert-Copley.*®® In their substantial profile of the Canadian NGO community, they noted that,
in terms of operating budgets, organizations ranged in size from the Christian Farmers Federation
of Alberta and Comite Solidarité Tiers Monde, which each had budgets significantly less than

- $50,000, to the largest, World Vision of Canada, which had an operating budget of more than
$25 million.®  Today there are even smaller NGOs. In 1990-91, the Jewish Association for
Development reported income of $18,964.% .

~ In 1990-91, World Vision Canada  -- which uses extensive television, print and direct mai
advertising -- teported that it had raised $64.5 million from public donations; along with $8.2
million from CIDA. It had a professional staff in Canada of 312 people.® Plan' Canada
(formerly Fosler. Parents Plan of Canada) had 60 staff in Canada and (through the paremt
“organization) 6,864 staff overseas. It raised $33.5 million from donations and received $5.3
million from CIDA in 1990-91.%

Among the church organizations, the Canadian Catholic Organization for Development and Peace,
the Roman Catholic Chutch’s official development arm, with offices in Toronto and Moritreal,
has a _full-time staff of 75. In 1990-91, i_t raised $9.2 million in public donations, and received

62

Bridges of Hope.
- @ g_!;j,glJ p. 8. The discussion which follows is based on the Bridpes of Hope study , avgmented by information
- from the CCIC "LD, Profile”, a bandbook which includes profiles of 113 snember organizations (1992 Edition).
Further data is derived from The NGO Program Bvaluation.
¢ LD. Profife.
“ 1., Profile, p. 156.

% 1D, Profile.



a'similar sum from CIDA.. The United Church of Canada presents a different profile. It has
20 staff in Canada and 70 overseas. In 1991, it raised $9 million in donations from its members,
but received only $1 malhon from CIDA -- an indication of the independent line it has chosen

1o follow

The Mennénite Chuirch, through two organizations, the Mennonite Central Committee (MCC) and
the Mennonite Ecoomic Development Association (MEDA), had 61 staff in Canada, and 120
staff and 150 volunteers overseas. The MCC has branch offices in BC, Alberta, Saskatchewan
and Ontario. The two organizations, taken together, raised $13.2 million from the public and
received $9.5 million from CIDA, with a further $270,000 from other government sources in

1990-91. “

For organiz,ation's with substantial involvement in the CIDA Bilateral programme, the revenue
and staffing profile is rather different. CARE Canada has 60 staff in Canada and 54 overseas.
 In 1991, it raised $5 million in donations from the public, but received $22.7 million from CIDA

and ‘$18.78 million from other official government and international sources. CARE is an
- example of an organization which has been transformed from a conventional fund-raising NGO
into essentially a non-profit developmem agency, where fund -raising activities have diminished
i1 importance over the years. :

Most of the large national NGOs are based in Ontario, but the greatest concentration of local and
regional NGOs is in Quebec and the Prairie provinces, both of which have a long-cstablished
tradition of voluntary action,”® As to the overseas focus of aclivity, initially there was a heavy
conceniration on Asia, Latin America and the Caribbean, The trend over the years has been for
NGOs to follow CIDA’s own changing pattem of distribution of resources, with greater attention
to Africa, primarily at the expense of Asia.®® The proximity of the Caribbean and the Americas
is an imporant facfor in maintaining a high profile for Canadian NGOs in the region.

Over the ycars, there has been a shift away from an exclusive emphasis on welfare and relief
activities to an effort to grapple with far more fundamental issues of poverty alleviation and
development. Most Canadian NGOs continue to focus their efforts on community development
approaches, concentrating on helping people fo build their own capacities and thus move towards
~‘enhanced self-sufficiency.. The emphasis has been on providing support to specific "target
groups”, such as women or the landless. The move away from relief and welfare and towards
a development approach coincided with an emphasis on projects and, in most cases, mcreasmg
~ dependency on ClDA funds as activities became more complex and ambmous in character,™

LD, Profile.

 Bridges of Hope, p. 12.

 see data presented in Bridges of Hope, Table 2-1.
® NGO Program Evaluation, pp. 11-12,
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In rccent years, there has been cons;dcrable ‘discussion within the NGO community, and in

dmlogue with CIDA, over the desirability of moving away from fragmented approaches, where

_ each NGO deals separately with its partner communities, to a more global and “strategic”
approach, The development of country-related or thematic NGO consortia, 8 humber of them

Initidted by CIDA, has been an expression and means of encouraging this trend. As NGOs move
in this direction -- and only a few have done so in any significant way so far -- they are more
likely to recognize the constraints to development at the institutional or palicy level,

The ag:uv;ty mix repo__rted in the Bridges of Hope study was as follows:

Distribution of Qverseas Activities of Canadian NGOs
(Based on a survey, with responses from 129 NGOs)"

_ _ "l‘jpe of Activity . = Alloeation of Funds by Percentage
Relief and Emergency Assistance - 10.5%
Material Assistance , SRR R 8.0%
Child and Family Sponsorship - 93%
Placements of Canadians Overseas O 126%
Devélopm_ent Projects ' 58.9%

s 'prdbably the case that the percentage allocated to the placement of Canadians overseas has
declined in recent years, as the requirements of overseas pariners have changed and as the
capacity of developing country NGOs has improved.

One particularly important point to emphasize in understanding the role of Canadian NGOs is
- that directly operational activities by Canadian NGOs represent only a_small part of NGO
overseas work. Some Canadian NGOs work through international affiliates, while many others
~ channel funds directly to Indigenous NGOs. Largely through the experience of their role in the
Bilateral programme, a number of organizations have strengthened their own opcrational capacity.
CIDA has also put pressure on international affiliates, such as CARE Canada, to increase their
planning and monitoring capacity. Today CARE Canada has been given the responsibility
within the CARE international | group as “lead agency" in a number of the countries in which it
operates, mcludmg Indonesra

The NGO community grew dramatlcaliy in size between 1960 and 1980. © According to the |
North-South institute (NSI) study, of the 127 organizations included in the survey which provided

" Bridges of Hope, p. 14,
2 ibid, p. 17.
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~the relevant information, only 25 were operational in 1960, By 1970, the figure had increased
to 49, by 1980 to 107, and by 1985 to 127.” H appears that, while numbers have contmued to
mcrca%e in subeequent years, the rate of growth has declined. S '

For the agencies in the sample, the overall in—Canada staff size increased from 6 o 11 full-time
personnel from 1975 to. 1984, For 1985, the NSI study calcutated that Canadiain NGOs employed
2,400 staff in Canada, with perhaps another 500 overseas. Oaly about 15 of the 100 agencies

jnthe sample with overseas projects had their own field staff, with responsibilities for project

identification and monitoring. In addition, there were some 5,000 voluntcer "cooperants” working
overseas on assignment, along with 3,000 church missionaries engaged primarily in developmenit
work, and 550 young people on overseas exchange programmes. Finally, in the survey each
agency identified, on average, 135 volunteers in Canada supporting its work. Thus the NSI study
calculated that between 35,000 and 40,000 individuals were involved directly in the work of the
Canadian NGO community. This does not include private donors or the members of churches
and other membership assocnatlons, such as the YM-YWCA."

‘The central element in the ﬁmcuom_ng of the Canadian NGO community, and particularly in its
relations with CIDA, is the Canadian Council for Interpational Cooperation (CCIC), based in
~ Ottawa, as are most of the major national NGOs. CCIC is an umbrella council of some 130
Canadian NGOs, ranging from small development education or "learner” centres to large
institutions.”  The organization describes itself as "a coalition of Canadian voluntary
organizations which are committed 1o achieving global development in a peaceful and healthy
- environment, with social justice, human dignity and participation for all."™ The affairs of the
Council are ditected by a 21-member board, which is composed in such a way as to provide for
~ representation from all regions of the country, as well as for large, medium and smail NGOs.
Provincial councils exist in Quebec, Ontario and all three Prairie provinces, as well as in British
Columbia. Some of the councils receive funds from provincial governments.

The mandate of CCIC has changed and broadened over the years. s principal activities focus
on services to members. These include training, representation and defence of NGO interests, the
sharing of information, and the promotion of information-sharing among NGOs,” In mare recent
years, it has taken on a clearer "policy role”, seeking to promote not only NGO interests, but the
articulation of an NGO perspective on significant development issues as well as on developments
in Canadian ODA and foreign policy. lis representatives are involved in all major consultative
activities regarding Canadian ODA. The commuanications unit coordinates national advocacy
.campaigns and produces material for the electronic and print media. The organization has
~developed a sophisticated capacity to secure press interest in areas of pr:ority concein.

P ibid, p. 21
" ibid,
s OECD, p2.
% The Cri!ical 90s.
n Bridg. es of Hope, p. 19; OECD, p. 2.
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CCIC has a core budget of approximately $1.19 million, of which CIDA contributes some
$800,000. ‘The balance derives principally from membership fees,” In addition, the organization
also administers a number of special programmes on behalf of CIDA. In some years, it has
recewed as much as $40 nnlhon in funds channelled from CIDA for a variely of pul poses.”

I‘he Council has a stmng presence in the Canadmn development community, and is often the
focus of policy-refated and advocacy activities for a broader range of organizations than its
members, | Organizations such as the Association of Universities and Colleges of Canada, the
- Canadian Labour Congress and the Canadian Cooperative Association, as well as the major
volumeer-scndmg organizations, all of which relate to CIDA through the ICDS division, are also

- members of CCIC,

Within the NGO oo’mm'unity, there are a number of other formal and less formal groupings. The
Christian Churches are- viewed by CIDA as a distinct community, and relations with them
managed as such. Recently the Agency has begun a formal process of annual consultations with
the church groups. There is also an Association of Learner Centres, and an informal umbrelia
group, the International Development Executives Association  (IDEA), which is essentially a
grouping of the executive directors of 23 of the largest NGOs, most of which might be regarded
“as non-profit development agencies, and which have a substantial interest in the CIDA Bilateral
progtamme. Taken together, the organizations have combined budgets of some $300 million; all
* but eight of the 23 are members of CCIC¥

® oClc Anvual Report,

» OECD, p. 2.
¥ OECD, p. 3.
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B3(ji} CIDA’s NGO Division and the NGO Programme.

Funding, as with the other clements of  CIDA, is based on an annual allocation from the
Agency’s overall budget, which is approved by Cabinet and announced in-the annual estimates
- 10 Parliament. The Treasury Board authority for the programme stipulates that CIDA
contributions to ‘NGOs must be linited to supporting programmcs in recipient countries, and in
“supporting programmmg otganizations which qualify.® To be cligible, an organization must be
~legally incorporated in Canada and accountable to a Canadian board of dircctors. It must also
© be non-governmental, and clearly non-profit in its orientation lo the financing of activilies,.
- NGOs must provide CIDA with audited financial statements on an annual basis. CIDA must also
. be permltled to examine financial records and accounts, as required.”

There are three pnncnp‘al forms of funding®;

1 Project Funding, through which CIDA provides up to 75 per cent of an NGO’s

' total project costs on a 3:1 matching basis. In 1991, 30 per cent of NGOs

received 17 per cent of the overall funds made available to the NGO programme

through this mechanism. The strategy of NGO division in recent yeats has been

to move established and proven NGOs from this category of funding to
programme funding.

2. Programme I‘undmg, prov:des a mechanism whereby CIDA may provide support
_to an NGO’s overall programme, or major components of its programme.” For
~ larger organizations, such funding is provided on a comprehensive basis, where

support is offered in support of the whole programme, with funding on a 1:1
basis. Particular components of the programme may still have funding matched -
on a 3:1 basis. In 1991, 78 per cent of all the funds available through the NGO
programme were allocated through this mechanism, with 23 per cent of NGOs
receiving programme funding.

3 Decentralized funds:  This is a mechanism - whereby CIDA delegates
responsibility for fund management through contracts with external agencics, with .
separate funds for the Prairie provinces, Ontario and Quebec. Funding allocations
to individual NGOs are limited to a maximum of approximately $250,000, and are

made available to small or new NGGs. Over time, individual NGOs may

- “graduate”. to project funding, and, eventually, programme funding.  The

decentralized furids account for-a full 41 per cent of all NGOs supported by NGO
division, but only 5 per cent of programme funds. :

% NGO Progzam Bvaluation, p. 1‘3.'.
2 ORCD, p. 3.
“ E_G_Q__P_gg_gg_g_m Evaluation, pp. 17-20.
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Aside from the specialized funds described in Section B2 above, CIDA’s Partnership Branch has
also made avaijlable thre¢ other regular funding opportunitics. [First, there is the Public
Pagticipation Programme. This offers support to both NGOs and NGis, which organi:rc
- programmes aimed at increasing awareness among Canadians concerning development issucs.
Supporf may be provided for conferences, workshops the development of reference centres, and
the production of cducauona! matenals and fi fms.¥ Generally, contributions are relatively modest

in scale

Secondly, there s the Youth Initiatives Programme, which supports educational and other
programmes for young people. Finally, the Management for Change Programme provides support
for NGOs and NGIs for activities in the field of "practical management" For the 1994-95
fundmg cycle, these funds are to be blcnded into regular grant programmes,®

The NGO Division is orgamzcd ina pragmatxc manner, in ordes to divide the workload among
3 major programming sections, each of which has responsibility for one major set (or assortment)
of clients. One¢ deals with the (anglophone) chuich-related NGOs; a second handies the larger
anglophone sccular organizations; and the third manages relations with smaller NGQs, the
decentralized funds and francophone NGOs,

In addition, each section has the responsibility for cooperating with one of the three Bilateral
branches and for maintaining a general watching brief on NGO activities in the region concerned.
Each programuie officer is assigned responsibility for a "portfolio" of NGOs, and, in addition,
has a role in monitoring activities in one or two countrics. This geographic role is essential in
order to enable the NGO Division to liaise with the Bilateral country desks.® :

# CPB Briefing Baok, p. 63,
& Based on OECD, p6.

% Based on information provided to the author by officials of NGO Division, March 1994,
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Principal Funding Allocations Prom the NGO Programme Budget, 1992-93%

For the fiscal 1992-93, the largest allocations from the NGO Division budget were as follows:

Organization Allocations _ Comments/Background
1. CCIC $23.41 million | Based in Ottawa, CCIC is a coalition of some 130
- ' S Canadian NGOs and NGls commitied to global
development. ks budget includes money allocated
for 8 speclalized funds managed for CIDA. It has
_ _ 33 staff at its Onawa HQ. _
2, Canadian $8.92 million | Supports socio-economic development projects
Catholic - | submitted by local churches, community

Organ_izatibn for
Development and
Peace

organizations and social action groups.

3. PLAN (Fostef
Parents Plan of
Canada) .

$4.0' million

‘A Canadian fund-raising arm of an international

organization.

4, Canadian
Organizalion for.
Development
through Education
(CODE)

$3.71 million

The organization supports literacy and related
publishing activities overseas. It provides books,
HRD/training funds and materials for publishing
in the literacy field.

5. CARE Canada

$3.52 miliion

The Canadian arm of an international agency,
with significant authority in planning and project
delivery.

6. South Asia
Parinership (SAP)

$3.4 millions

A NGO "coalition" project, suppotied by 23
NGOs in Canada and South Asia. Its secretdriat
is based in Ottawa, with {ocal offices in South
Asia. CIDA provides special funds to the SAP
programme.

7. The Mennonite
Central Committee

$3.31 million

See text for discussion

* Besed on information included in LD, Profilc, financial data supplied by Corporale Memory, and author’s first-
hand knowledge.
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8. UNICEF Canada

$3,11 million

A ﬁl_:ld-faisi|1g and advobacy braich of UNICER.
It functions as an NGO. CPB funding is entirely
separate from Multilateral Programmes Branch

allocations to the core UNICEF programme.

9. Foundation for .

International
Training

$2.59 miltion

FIT is a Canada-based INGO. Funds through
NGO Division are supplied for the organization’s
role in managing “decentralized funds" for
Ontario NGOs.

10. Canadian
Lutheran World
Relief

$2.4 mittion

A church-supported group, based in Winnipeg; it
Is engaged in community development work and
refugee relief and resettlement,

11. Aga Khan
Foundation of
Canada

$2.29 million

The foundation has 11 staff in Canada and &

~overseas, M is parl of an international network of

development agencies established by the Aga
Khan and the Ismaili Muslimm community.
Projects at present are restricted to South Asia
and East Africa, where the Ismailis have strong
1ools,

A2, Save the
_ Children _Canada

$2.27 million

The Agency has 22 staff in Canada, 9 overseas.

It is 4 branch of an international agency, which,
like CARE, has developed increasing autonomy
and project identification/delivery capacity in
recent decades. Save the Children Canada
focuses its work on 9 core countrics in Africa and
the Americas.
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There are no restrictions on the sectors of activity in which NGOs work, However, at the time
of establishment of NGO Division, a listing of priority sectors of aclivity was compiled where
NGO programming submissions would be welcomed:

L

¢ 9 & & O & &

°

' Community development;

Food praduction, forestry and social forestry;
Rducation and skills training; '
Population and health;

~ Clean water and sanitation; -

Environmental protection and rencwal;
Development of management/organization skills;

- Development of credit/savings schemes, cooperatives, small business;

Appropriate technology, especially in the energy field;
Rehabilitation and reconstruction; ‘

Housing; : -

Applied research. -

At the same tinie, NGO Division has indicated a willingness to fund well-planned approaches in
other fields, consistent with a desire to support NGO innovativeness.

Such guidelines are not mandatory, in that responsiveness to NGOs and their constituencies has
remained paramount as a prime objective of the NGO Programme. In recent years, this has Jed
to criticism (see NGO Division Bvaluation) that the programme has become too seattered, and
that it thus fails to encourage focus and attention to issues related to optimizing development

impact,

8 NGO Program Evaluation.
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B4 | 'PROFILFS OF PARTNERSHiP ORGANI?A'I‘IONS- PART TWO

84( i) Overview: Thc NGls and ]nstllutlona! Cooperatlon and Development
Services Dwmon :

The NGO Division was established with the creatlon of CIDA i in 1968, A broader-based Special
Programmes Branch (SPB) was established in 1978, taking in the NGO Division and adding the
. Educational Institutions Programme. In 1980, the Institutional Cooperation_and Development
Services Division (ICDS) was formed within the branch, in paraliel with NGO Division. At the
same time, a nuimber of additional programines - for the colleges, the cooperatives, and
Management for Change - were added. Responsibility for othier types of organizations, including
youth exchange programmes and the volunteer agencies, was transferred from NGO Division.
'Foday, as the Branch Briefing Book suggests, ICDS deals wuh "specialized not-for-profit
organizations active in international development”.®

Part of the logic for the formation of this division was to bring together those partner
organizations engaged specifically in the transfer of knowledge and HRD/institutional
development. Certainly, the growth of ICDS has coincided with the growing importance assignied
to HRD and institutional dcvelopmem within CIDA as a major foundation of development
cooperation during the 19805, Surprisingly, more recent annual reporis (1989-90 and 1990- -91)
‘make no reference to any rationale for the programme. This draws attention to the other
foundation for the Division: administrative convenience and a distribution of the workload within
SPB and later Paitnerships Branch.

ICDS Divisio is organized as follows:

Dilccllor General

{ . | . { i

Development Seivices ~  Bducation Inslitalions Youth Progiamume Bricfing Centre
’ Propramme Trainees & Awards
Volunteer Agencies Universiifes and
Cooperatives and Labour Colfeges and the
Unions and the Inter- Noith-$South Instijute

national Institute
- for Susiainable Development

Director and 6 Senjot Directar and 6 Senior Director and 2 Birector, 3 Programme
Programmme Officers Peoject Officers Project Officers Officers, 3 Resoutce Officers
i : and Technical Staff
®p M.

“ For discussmn see the author’s HRD in the Afd Pmocss. for 1CDS, sce relevant eniries in the CIDA Annual
Revorts, 1986-8? (p.78), aud 1987- 88 {pp. 81-82). .
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Thie cormmon feature of the programmes for which funding is provided through the Development
Services, Cooperatives-and, Labour Unions Seclion is that activities involve the sending of
Canadian personnel abroad (long-term volunteers and shori-term technical specialists/advisors,
-and young people on short-term exchanges.) In practice, many of the orgamzauom are engaged

~ in a far broader range of services and activities then those for which they are, in theory, funded.

Many of the organizations supported, In all of the sub-groups handled by this Section, are also
- involved in broader-based programmes of institutional support. [t is within this group that most
of the large non-profit development services agencies can be located. They are among the largest
of the "non-profit contractors” working with CIDA’s Bilateral branches, and, in some cases, with
other international funding agencies, Many of them have an international profile.

'Bdfii) The Coopératives

Cooperalwes in Canada have a specml place in the history of the economic and social
developnient of the country, The cooperative mode! has proven effective in developing
community solutions to common problems. Thus it is particularly appropriate that this approach,
also cxempliﬁed in the credit union movement, be supported by the Canadian ODA Programme.

The Canadlan cooperative movement became involved in post-war relief work in Europe in the
1940s, and from the 1950s onwards became involved in providing technical support to the
formation of counterpart organizations in the developing world. CIDA funding facilitated the
strengthening of international deparimerits within the major national cooperative associations in
the 1970s. The cooperatives have also established a charitable foundation, the Cooperauve
Development Foundation of Canada, to which mdwnduals may make donauons

The bulk of CIDA’s support for this sector is funnelled through the 3 largest organizations, one
a "national assaciation”, the Canadian Cooperative Association (CCA), covering anglophone
Canada, and two others, Saciete de développement internationale desjardins (SPID) and La
Societe de Coopératione pour le développment nationale (SCCEDEVI), from Quebec.” As with
other sectors currently supporied by CPB, the cooperatives have established a presence in all
parts of the developing world. Forms of support focus on all elements necessary in the
cstablishment and strengthening of cooperatives and credit associations, along with special
studies, training and education and support in developing capacities in national and international
trade.” Funding provided to the 3 major orgamzanons by ICDS in 1992-93 tofalled slightly less
than $12.5 milllon o

 Canada Cooﬁcrative Asso;:ialiosl. briefing documents.
% CPB Bricfing Book, p. 72.

# CCA documents.

% CIDA Corporate Memory data,
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Bcl{m) 'Fhe Voluutecr Sending \gencies (VSAs)

Wlthln this broup are found 4 of the iargest and most prominent "players” in the Canadian Non-
Profit Sector, They are CECI (Cemtre d'études et de coopération internationale), CUSO
(Canadian University Services Overseas), OCSD (Organization Canadienne pour la Solidarité et
le Développement) and WUSC (World University Services of Canada). It should be noted that
- the titles of the organizatlons reflect their respective origins, and have less relevance today.
Neither CUSO nor WUSC have formal links to universities. '

A number of smaller organizations are also supported. The most important of these is CESO,
Canadian Exccutive Services Overseas. This organization is particularty favoured by CIDA for
its professionalism and consistent high standards, Its core role is to match retired professionals
and business managers with the needs of overseas organizations and associations for technical
- advice and support. It has also succeeded in obtaining the services, on a voluntary basis, of
- many who are well below reurement age, as a means of rcspondmg to parucular pmblems
jdentified. :

CiDA su’ppo:t for the volunteer organizations is based on a formula according to the number of
placements overscas. In recent years, the numbers of placements have fallen, as the needs.
overseas have become more specific, and as there is an increasing tendency to question the
relevance of young volunteers, lacking technical skills and organizational experience: hence the
growing importance of CESO. The profile of the typical Canadian overseas volunteer has
~ changed substantially, however, in recent years. Today the volunteer is more likely to be an
experienced tcchnician than an unirained teacher. : :

While there has been success in adapting to changing needs, the declining demand for young
adults has a long-term effect on the Canadian ODA programme, There is no longer the
opportunity for young people, with a serious interest in a carcer in international development,
to gain sustained overscas experience in a working situation. Changes in the volunteer
programme have therefore cut off an important source of highly-motivated recruits to the range
of organizations within the development community.

Altogether the total number of individuals placed overseas on an annual basis adds up to 2,000,
Of these, around 1,000 are volunieers on longer-term assignments (143 years), and around 250
are retired professionals and business managers supported by CESO, with the remainder young
people on shori-term exchanges of a few months duration. - The largest of the youth exchange
associations are Canada World Youth {CWY) and Canada Crossroads International (CCI).. All
of the organizations menlioned see themselves as parl of, or associated with, the broader
Canadian NGO community.

. One of the advantages enjoyed by the VSAs, which has contributed to their ability to broaden
their international development role, has been the existence of overseas field and regional offices,
supported, in large part, by CIDA funds. Together, the VSAs operate some 55 of these offices.
It is their field presence and overseas experience which has given them the credibility to expand
into a broader sef of international activities.
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There Is a relatively cven spread of organiezauons and the voluntecrs that they place in the Asia
‘Pacific region; East, Central and Southern Africa;  Woest Africa; and Latin Americafthe
Caribbean. - The particular importance of West Africa attests to the prominence and perceived
sirength of Quebec-based francophone agencies in this element of the Non-Profit Sector. Areas
of activity parallel those for the NGOs, but particularly prominent are formal and non-formal
education and literacy training; agticulture and renewable resources; health; and management and

business.

Volunteer activities are planned within project and programme planning frameworks, Field
officers identify partners and projects that match the objectives and criteria of their organizations.
Beyond this, they havc to ensure that the needs identified fit the characteristics of the Canadian
“supply" of volunteers,”

The CIDA approach to volunteer sending differs from that adopted by Japan and the United
States, but is similar to that of the UK, in that the strategy has favoured a contracting out of
responsibility for planning and overseas delivery to the Non-Profit Sector. Thus CIDA has
utilized its funding to nurture the growth of competent and specialized NGIs, with a strong
overseas base and operational capacity. In this sense, they represent an important, though
unofficial, extension of the presence of the Government of Canada -- although they are all
independent agencies. CIDA and the Ministry of Foreign Affairs appear to have ambivalent
views of the implications of this situation. .

The current CIDA policy -- though not formally stated as such -- is to reduce {probably by
freezing funds or by small decreases from year to year) thie overall level of funding to the VSAs,
especially to the 4 large agencies. Over time, the proporiion of ICDS funds assigned to VSAs
is declining as compared with the funds assighed to the Cooperatives and the Educational
Institutions. Both the agencies and CIDA have expressed concern about the dependency of the
organizations on CIDA funding, particularly as a result of the banknuptey of WUSC in 1990, one
of the four VSAs, and largest of the “non-profit contractors" engaged in work with the Bilateral
‘branches. The case of WUSC will be examined in more detail later in the report.

_ % CIDA Evaluation of the Voluteer-Sending Program, Evaluation Abstract, January 1993, p.1.
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In the most recent fiscal years, CIDA allocations to the major agencies mentioned above have

been as follows: ' ' '

o ' Allccations to Volunteer Sending Agencies

and Youth Exchange Organizations, From Fiscal Year 1989-90 to 1992-93%
(Allocations by Fiscal Year in Millions of Dollars) '

Name of Organization | 1989-90 | 199091 | 199192 | 1992-93

i) VSAs _ _
CUSO | 1807 16.6 19.08 19.24
- CECI | 9.70 721 | 1086 7.08
ocsp 63 | 547 6.15 425
WUSC 5.61 5.01 8.15 528
CESO 3.59 4.41 3.53 265
ii} BExchange | |
Organizations
cCl. | 2.1 1.78 2.52 1.53
CWY | 10.16 10.02 6.68 8.56
Totals $56.14 | . $50.50 $56.97 $48.59

A brief profile of two of the largest and besi-known VSAs will offer a better idea of the
character of the organizations and of the range of activities in which they are engaged. The first,
the Centre Canadien D’études et de Coopération Internationale (CECI), was founded in 1958, and
acquired stalus as a non-profit organization 10 years later. With a 1992-93 budget of $26.1
million, it is one of Canada’s leading development services organizations. Based in Montreal,
~ it has a staff of 50 at its headquarters and at its second Canadian office in Quebec City, CECI
also has 35 staff overseas and a total of 250 volunteer placements. It has 13 overseas offjces,
mostly in francophone countries, with a primary concentration in West Africa and a secondary
- focus in Central America and Haiti. Sixly per cent of placements in 1992-93 were in Africa.”

% Source: CIDA_Aimual Réporl_s_ and Corporate Memory data (1992-93)

# 1D Profile and CECI Annual Report, 1992-93,
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CIDA coniributions to CECI for 1992-93 totalled $15.4 millien, or 59 per cent of total funds
received, down 5.75 per cent from 1992, This reduction has forced CECI to make across-the-
board cufs to its programmes. No longer simply a volunteer-sending agency, and highly
pragmatic and non-ideologieal In its approach, CECI is confident of continued CIDA support,
A recent CIDA-commissioned evaluation by a private consulting finm states, that: "CECl is one
of the best organizations evaluated," and recommends that CIDA and CECI "explore ways by
- which their partnership in development can be enlarged.” CIDA officers have commented on the
professionalism of the organization and its managerlal competence. '

The goals of CECI are "to contribute to the advancement of people in the Third World through
- human resources and funding; and to promote international development that is sustainable and
involves local participation.” There are four substantive arcas of activity in which CECI claims
to have developed significant expertise: grass-roots deveiopment; training and human resource
devetopment; organizational development; and wonien and development.”

Of its 1992-93 income from CIDA, noted above, only §7.1 millions detives from its volunteer
placement programme. The balance is accounted for by CECI’s role as Canadian executing.
agency for a variety of Bilateral programmes, principally in francophone countries. CECI is
developing an important profile as a leader in projects in the strengthening of civil society and
democracy. It is currently developing a new project for CIDA in Haiti on these lines, under
* rather difficult circumstances. It is also the implementing agency which has been selected for
the new West Africa Fund for Democratization and Human Rights.

The fargest and probably the best-known of the volunteer agencies - perhaps the best-known of
all Canadian NGOs and non-profit organizations -~ is CUSQ (originally the Canadian University
Services Organization). CUSO has enjoyed close -- but often strained -- relations with CIDA
since the eardy days, with many prominent CIDA managers having "graduated” from CUSO -
overseas programmes. Founded in 1962 as a pure volunteer organization, patalleling the British
VSO or the American Peace Corps, CUSO has evolved and continued to change over the years

.~ since its founding, Partly becavse of its size and its ambitions, perhaps more than other NGOs,
its directions have been influenced by the impact of successive waves of new thinking in the
development community and more gencrally in the world of community-based social movements
across Canada and the western world. '

Unlike CECI, CUSO has maintained a more political and engaged view of development, and has
attempted to absorb important elements of development thinking, such as participatory approaches
to decision-making and women’s empowerment, {nto its own management and operating
structures, CUSO is well-known for its extensive debates among staft and at the board level.
For CUSO, defining its own identity and purpose has always been a central foundation io its
“activities, Consequently, there has been tension in relations with CIDA, a highly bureaucratic
and process-driven organization. It is the differences in arganizational culture, which, more than .
“anything ¢lse, account for the "love-hate" retationship between the two organizations.

% Eric Steedman, Report on the Quebee NGO Scene, January 1994, short study commissioned for this project.
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Along with the other VSAS, and the major NGOs, CUSO grew during the 1970s and 1980s. At
one point, it had a staff of some 120. Numbers have now declined to about 90, Through its
CIDA-funded programme, CUSO places some 300 volunteers overseas cach year, It has 15
regional offices across Canada. Its programming covers an extraordinary range of sectors of
development activily, and this has been one of the criticisms made of the Agency -- that it lacks
a focused approach, and hence the capacity to build on its strength,

In keeping with its overall management and development philosophy, CUSO has devolved
- substantial authority to its field staff. This has enabled the organization to build a very strong
~ base of local knowledge. It has also led to difficultics as pressure from CIDA has required
increased attention to detailed accountability and more efficient tecord-keeping, at the same time
as declining revenues have obliged CUSO o move towards more streamlined management

. structures.

Like CECI, CUSO has taken advantage of opporiunities to become involved in Country Focus
projects with the Bilateral branches, However, this source of funds has diminished. Important
- CUSO projects in West and Southern Africa were halted as a result of CIDA funding cuts. As
of late 1993, only approxlmately $2 million of CUSO’s overall CIDA income detived from
- projects with the Bilateral branches. However, CUSO also derives additional revenues from
CIDA by providing certain services, including the provision of a health information service, and
arranging conferences.”

CUSO is recognized for the strength of its contribution to the Canadian "state of the ari" in
international development. In particular, it has made an impact in encouraging attention to
WID/Gender issues and in developing methods for building in approaches to its programming,
built on its understanding of these issues. CUSQ’s reputation as a manager of overseas activities
is weaker, and the organization faces a considerable challenge in adapting to CIDA s growing
preoccupation wnth deta;!ed accounnng and with a "results" orientation. :

'CUSO gains visibility because of its political commitmenl to solidarity with popular organizations
in the developing world. However, by failing to emulate the example of CECI in building its
- managerial and planning capacity, it has also limited its opportunities for becoming a broad-based
*development services agency™. It is by no means clear that CUSO’s organizational culture will
- permit the agency to move in this direction, nor is it the case that its staff and board would
- necessarily wish to see such a transformation occur.

To complete the picture provided by this brief set of profiles, it will be useful to add a few
comments about the largest of the Youth Bxchange agencies, Canada World Youth. Founded by
Jacques Hébext, a much-admired Canadian, and close associate of former Prime Minister Trudeau,
CWY s based in Montreal and has five offices across the country. It seeks 1o expose young
Canadians, working alongside counterparts in developing countries, to development issues,

¥ 1D Profile.
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through their voluntary participation In projecis. in agriculiure, cooperatives and social work.
~ There are, in addition, colicge exchange programmes with students from Kenya and Jamaica.
The programme operates in 13 countries, with a particularly strong presence in the Americas.
In 1990-91, it reported raising $3 million in contributions from the public to balance the 88.5
million recelved from CIDA.'?

B4(iv) The Educational lnstitu!ions Programme ( EIPY'™

A number of Canadian colieges and universitics have histories of involvement with the
developing wotld predating sngmﬁcantly the formation of CIDA. However, it was only in the
late. 1970s that universities in Canada, as corporate entities, began to reflect senously on their
role in international developmem 102

The EIP programme was first established in 1978, with funds allocated for the support of the
university linkages. Two years later, CIDA supported the establishment of the International
Development Office (later absorbed in the International Division) of the Association of
~ Universities and Colleges of Canada (AUCC). Similar arrangements were made in setting up the
International Bureau of the Association of Community Colleges of Canada (ACCC). It should
be noted that there is no national Ministry of Educalion in Canada. Universitics and colleges are
* supported by provincial Ministries 'of Education, hence the difficulties presented by national
coordination. In this context, the national associations, AUCC and ACCC, take on particular
' lmportance. Their respeclwe roles are discussed in more detail below,

© Cver the y’ears CIDA has tended to favour the universities over the colleges. The universities
. have made important contributions to development cooperation programmes. Nevertheless, it is
recognized by many observers that the potential of the colleges, with their capacity in tailor-made
skills training and strong links 1o business and industry, has not been fully appreciated by the
Agency. The greater visibility, size, independence, political clout and prestige of the universities,
along with their history of international involvement, has enabled them to maintain a higher
profilc with CIDA.

After 1989, resources have been shifted away, to a degree, from the universities and towards the
colleges and other programmes in ICDS. The proportion of EIP resources accounted for by the
-university programme fell off from 56.6 per cent in 1989-90 10 42.8 per cent in 1991-92. No
“formal policy or rationale has been presen!ed for this shift in resources. - Ultimately, it appears
- to reflect the preferences of. the scnior officers responsible for the EIP programme and the
managemcnt of 1CDS. : : :

160 M‘

1% Unless otherwise stated, the information provided in this section draws on the author’s cxperience; and on
interviews conducted with CIDA efficers and representatives of educational institutions,

2 sce the author’s HRD in_the Afd Process, p. 19.
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Today, the EIP includes the University Cooperation Programme and the College Program
Development Fund, It aiso takes in the University-Initiated Scholarship Fund, as well as funding
for the umversuy Centres of Excellence Programme. The Annual EIP budget for 1991-92 was
$30 million, as compared with $67 million for the Development Services, Cooperatives, Unions
and Professional Associations section. In 1990-91, 162 university linkages, 111 college linkage
programm&q, 15 university scholarship programmes and 6 centres of excellence were supported
by the programme.  The two major programmes, the university and college cooperation
programmcs, account for two thirds of all funds disbursed, '® ' :

The tendency in the last three years has been to reduce the number of projecis, thus allowing for
larger allecations to projects continuing over a longer peried of implementation. For 1991.92,
$13.1 million was allocated to the university cooperation programme and $‘71 mllllon to the

college coopemuon programme.

In terms of its ratiomle’, the EII’ programme cannol be viewed as contributing to poverty
alleviation, the government’s stated priority for the ODA programme. Thus it is viewed
sceptically by many, particularly in the NGO community, who see it as "elitist", and as draining
off resources which might otherwise go to community development work (and hence to the
"NGOs). However, the programme is seen as a strong arm of support for capacity-building,
~human resource development, and, particularly, building linkages and partnerships belween
Canadian institutions and those in the developing world. As the corporate evaluation of the EIP
programme {1992) noted, "Canadian universities and colleges have demonstrated their capacity
to act as the appropriate -vehicles for identifying, developing and implementing projects
supporting. Iugher educational institutions,"'** .

The stated objectives (1990) for the programme are:
s To support Canadian educational institutions in fheir efforts to assist their

counterparts in developing countries to contribute more effectively to their
countries’ high priority development needs; -

o ‘To encourage the development and transfer of knowledge and expenencc from
- Canadian educational institutions for the benefit of developing country institutions; -
¢ To encourage two-way partnerships between Canadian educational institutions and

developing country institutions.!%

Although certain institutions in the developing world, particularly those in Francophone Africa
or Asia, may receive funds for linkages and technical support from other Bilateral donors

‘% Byaluation of the Bducationat Institutions Program, Volume 1, Main Repori, Prépared by Goss Gilroy
Associates L.td for Audit and Evaluation Division, CIDA, January 1992,

% ibi

=-

19 jbid, p. 26.
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(notably from the US and France), in many cases, Canadian funding for linkages represents the
only significant external funds available to assist focal institutions to achieve their objectives.
This is of particular imponance, as many donor organizations are now devoting increasing
resources 1o pumary, secondary and non- -formal education, and thus allocating less to higher
- education,

EIP projects are viewed by CIDA as “responsive projects”, and as "owned" by the partner
institutions in Canada and overseas. Thus Bilateral branches and Canadian embassies tend to pay
little attention to these programmes (this is not the case with bilaterally-funded linkage projects,
such as those in Thailand, China or India). However, the projects often have a rather high profile
in developing countries, because of the prestige at 4 local and national level, of the institutions
involved. BIP projecis are often viewed in the recipient country in the same way as any other
Bilateral project, and thus as a government-to-government commilment,'%

Pariner coumnes, at both institutional and gov_emmemal level, are often puzzled by the apparent
lack of interest and involvement in EIP projects of CIDA and diplomatic staff at the post
overseas. EIP, like the rest of CPB, has no presence or visibility in the field.

The University Programme

The funding to universities is handled in a quite different way than is the case with the other
elements of ICDS programming. From the beginning, resources have been allocated on a
competitive basis, with decisions made by a Selection Committee, whose membets are
~ nominated by CIDA and AUCC. To a degree, this procedure reflects that which is normal for
the award of grants for scientific research in the academic community, To date, allocations have
been provided on an annual basis, with individual institutions normally submitting proposals for
projects of up 10 5 years duration (in earlier years, 3 years was the maximum allowed).

Although such projects must be supported by the institution as a whole, with the signature from
a representative of senior university academic management on the application forms, projects are
essenlially the product of relations between individual professots, a department or faculty of a
university and counterparts overseas. Universities are independent institutions, and traditions of
academic freedom make it difficult -- and undesirable -- for univessity administrations fo give
directions lo academic staff on matters relating to academic and research activities.

International development activities are viewed as an extension of academic research and
commuhity service. For a faculty member to engage in such activity lS a voiumary mattcr, S0
- not Overseas Development Assistarice, but the prosmotion of tcachmg, research and public service.

International development activity is supported.mainly where it is perceived to relate to these
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- central goals.'”” The interest of universities in international development is necessarily qualified
by other prioritles and obligations. Further, universities -- like NGGOs, and probably more so --
are unwilling to view themselves as agencics of CIDA or Canadian government policy.

CIDA has experienced real difficulties in coming to terms with the organizational culture,
institutional objectives, and academic and research mandate, of universities. In particular, it has
often pressed university presidents and vice-presidents to indicate an institutional commitment -
to projécts proposed by their institutions. For universities, as might be expected, given their
institutional values, this has proved difficult, since it is problematic for a president or vice-
president to be seen to favour an initiative presented by one faculty or school/department as
~ opposed to another. Many larger institutions may have presented a long list of projects for CIDA
consideration, Normally, in presenting such a list, the institution has restricted itself to indicating
that it has reviewed the proposal and that the provisions for in-kind contributions of staff time
- and facilities, and the allowance for overheads indicated, are appropriate and tealistic,

More recently, CIDA has introduced the requirement that only two projects may be pul forward
“for consideration by any one institution in a given year. This has obliged institutional
management, despite the difficulties entailed, to introduce some form of internal selection
- process, and has resulted in a more central role for thc International Liaison Officers appointed
by each institution,

The Association of Universities and Colleges of Canada (AUCC) and its Institutional Division,
which receives between $800,000 and $1 million in core funding annually from CIDA, plays an
important role in negotiating changes to the programme with CIDA. It also petforms an
important function in ensuring that university concerns -- at Presidential, 1nternational Liaison
Officer and project manager level - are made known to CIDA. Beyond this, it also facnhtalee
and influences communications from CIDA to its member institutions.

The association has 89 institutional members. It has a staffing complement of 89, with 15.6
person years assigned to the International Division (September 1993).'% '

Given the jealously-guarded autonomy of universities, and the tendency for university presidents,
powerful figures with considerable prominence in their communities, to regard AUCC as a
"president’s club” rather than a representative association, the International Division has had to
perform a careful balancing role in acting as an inlermediary between its members and CIDA.
Over the years, CIDA has pressed AUCC to take on a far stronger managerial role, enabling
. CIDA to devolve some of its administrative responsibilities. For the most part, AUCC and its
members have tended to resist these pressures. It is very probable that this has been one factor
which has influenced CIDA’s pattern of allocation decisions in recent years, and which accounts
for the umversltles declmmg share of ICDS funds.

o Inshtuilonal Evalualion of the AUCC, prcpated by International Bricfing Associates for CIDA Pattnershlp
Branch, Seplember 1993, p. 42.

1 ibid, p, 89,
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For university projects, there is a maximum budget of $1 million over 5 years, This allows for
an average annual budget of $200,000. Aflowable expenditures inctude direct personnel costs
{only for that portion of time given to project management and activities); a contribution to
administrative overheads in accordance with a negotiated formula applicable to all approved
projects; student and trainee costs; travel costs; and some equxpmem and material costs,

The CIDA EIP sectlon coordmates arrangements for the Selection Commitiee, handles the call
for project submissions, prepares for the Selection Committee the briefing kit and information
dossiers on project proposals and projects, and forwards the commiltee’s recommendations 1o the
 Minister for subsequént approval.

The dossiers prepared for each project include: commentary on project submissions from the
relevant CIDA country desk (Bilateral); CIDA and embassy staff in the recipient country;
professional resource officers; and EIP staff. Such comments are ofien quite detailed, but uneven
- in scope, depth, coverage, knowledge and understanding. The membess of the Selection
Committee are asked to rank proposals on a score sheet. This has enabled EIP to encourage
selectors to take a systematic approach, It has also enabled CIDA to introduce its own concerns
(as it also does in setling out priorities and criteria in the submission documents distributed to
universities), thus limiting to a degree the responsive nature of the programme, and providing an
- apening for CIDA to take a pro-active role. Once approved, detailed agreements for the funding
of projecis are negotiated directly between CIDA and the institution submitting the pro;cct
proposal -

Major changes have been introduced for the 1994-95 sclection process as a result of extensive
discussions and consultations among CIDA, AUCC and universities and their representatives.'® -
The new programme, University Partnership in Cooperation and Development  (UPCD) has a
more highly specified objective than its predecessor, though its thrust is similar to that which
has traditionally obtained: “the programme seeks to increase, in a sustainable manner, the
capacity of the developing countries to educate and train the human resources required to meet
their pnomy development necds"*'? ‘

In parallel with the approach adopted in NGO Division, the new programme brings together into
one envelope funds previously assigned fo the University Linkage Programme, the Centres of
Bxcellence, as well as a proportion of funds disbursed under the Public Participation Programme,
Youth Initiatives and Management for Change programmes. For 1994 95, it is anticipated that
the allocation for the envelope will be $26 million.'""

© AUCC, University Partnershins in Cooperation and Development: A New CIDA Program, August 1993,
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Also in line with current trends in NGO Division, the new approach will move lowards
institutional or grant funding of institutions, rather than selection of individual projects. Under
the currently prevailmg set of arrangements, there have been no funding allocations to
institutions, as such, in the core university linkage programme. Rather, the value of funding
allocations to individual institutions, as recorded in CIDA’s annual reports, represents the sum
of the annual budgets of all currently funded projects, where cach project has been selected
through competition with others. put forward by the same institution and by other universities

' 'acrOSs the country

The exccptlon to !his project-based approach to the funding of university aclivities in
international development is the Centres of Excellence Programme. Developed as a result of an
inltial recommendation included in the Winegard Report of 1987, and a subsequent commitment
in Sharing Our Fuiure, the Centres of Excellence Programme was planned in 1988-89 as a means
to promote collaboralion .among institutions, teachers and trainers in areas relevant to
development priotitics in the developing world. This was not the original intention of the
Winegard Compitfee, which proposed the extension of CIDA support to facilitate the -
strengthemng of a dcvelopment studies capacity in Canadian universities.

While the results of the programme, launched in 1990, may not have been bad, they show
evidence of the lack of careful planning and the absence of the focus that Winegard had in mind,
which would have enabled the universities to fill a badly-needed gap within the institutional
capacity of Canada’s "international development community”. Perhaps, once more, it shows a
g serious“lzack of understanding of universities and their capabilities and character on the part of
CIDA.

Funds to a total value of $34 million have been provided to support centres at six universities
during the period 1990-96.- Any further funding will be allocated only in the context of the new
university programme, with the selection process o take place in 1994-95. Support under the
Centres of Excellence Programme is essentially a grant to an institution of $5-6 million, enabling
it to build up its capacity and netwerks through international programmes over a 5-6 year period.
in practice, some of the centres are heavily research-oriented, while others are entirely engaged
in on-lhe-ground activities, :

2 Author’s interviews with many of the pnnmpa!s involved in the programme, inside and ouls:de CIDA,
conducted for mhcr rescarch pueposes.

46



The six Centres of Excellence are as follows:

Cenires of Excellence Programme

' Organization Areaof | Duration of
- Specialization | Agreement | Total Budget
1. Institut national de techerche Utbanization 1990-96 $6.0 million
scientifique (Québec) ' ' -
2. Queen’s Universify (Ontasio) Rehabilitation | 1991-96 $5.5 million
_ - Therapy - -
3. University of Britlsh Columbia Human 1991-96 $5.8 million
(B.C) ' : Settlements _
4. University of Caigary (Alberta) Canada-Asia 1990-95 $6.0 million
: ' Partnership
(Patticipatory,
conBmunity
development)
5. Université de Montiéal (Québec) | Economic and 19%0-96 $5.6 million
: Social Pelicy '
6. York University (Ontario) Refugee Studies | 1991-96 $5.1 million

Souice EIP Evaluation, 1992, p. 74,

For 1992-93, the uni‘versiti.es with the largest total of CIDA EIP fuiiding allocations, inctuding
support to the Centres of Excellence, are listed below.
institutions, only one, McGill, the largest, has no Centre of Excelience.

It shauld be noted that of the six

The Canadian Universities With Larpest Total Funding Allocations

_ From the BIP Programme, 1992-9343

—
.

$2.16 million

McGill University (with McArth

2. University of Calgary $1.63 million
3. York University $1.49 million
4

5.i)

University de Monircal $1.41 million
Queens University, Ontario  $1.35 million
(i) University of British Columbia $1.35 milliors

13 Based on data supplied by Corposate Memory.
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In addmon to the EIP programme, CIDA’s Bllateral branches haye a developed a number of their
own university linkage programmes, utilizing ithe model and drawing on the experience of the
-EIP universily cooperation programme. Asia Branch, with separate programmies in China and
Thailand, and a smaller linkage programme for India, has been the leader in this respect. The
Canada-China University Linkages Programme is administered by AUCC, with a total allocation
from CIDA of $19 million over 5 years. Now in its third funding phase, it has represented an
important component of the China programme. The trend in the 1990s appears to be for CIDA
- to blend such programmes with broader approaches to institutional linkages.

CIDA’s interface with the universities is not Jimited to linkage programmes. There is also a very
substantial CIDA scholarship programme, and a large proportion of the beneficiaries of these
scholarslilps are hosted by Canadian universities. In the 1991 calendar year, CIDA provided
* support to more than 20,000 students and trainees, of whom more than 6,000 were receiving
training or education in Canada.““

Like the VSAs, Canadian universities have become fieavily involved in CIDA Bilateral
progrtammes. In the 1993-94 fiscal year, particularly prominent were Dalhousie University in
- Halifax, with $6.16 million from CIDA, Simon Fraser University in British Columbia with $4.7
million, the University of Guelph {$3.2 million) and McGill University ($2 million)."* 1In 1991-
92, AUCC received a total of $8.3 million in direct and "flow through” revenues from CIDA.
More than $7.3 million of this derived from the management of Bilateral programme activities,
particiarly the Canada-China Linkages Programme.''®

Asia Branch has been a major source of funding for these programmes. The Indonesia and
Philippines couniry programmes and the Asia Regional Programme have all made extensive use
of the capacity of Canadian universities. In carlier years, the major francophone universities of
Quebec were more prominent, with huge institution-building projects, in some cases lasting for
decades, in Francophone Africa. The Francophone universities continue to be prominent in
projects in Africa and elsewhere, but the “mega-projects” have now come to a close. :

Over the years, the trend has been for the Bilateral branches to draw on the universities for their
applied research and community service and broader HRD capacities, rather than for conventional
university linkage programmes. Much of Dalhousie’s international work in Asia is in the fiekd
of natural resource management and environmental protection/assessment, with emphasis on
building capacities in public agencies as well as in the educational sector. Similarly, Calgary has
a particular reputation in community dcvelopment and participatory development approaches,
while Guelph has a well-established reputation in a broad range of fields related to agriculture,
regional development and rural p!anmng

-n

M4 C1DA Annual Report, 1991-92,

15 Based on data supplicd by Corporate Memory.

116 fustitional Evalvation of AUCC.
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The Cbileg_es- .

~The CiD_A College Cooperation Programme is managed quite differently than that for the
~ unjversities, This reflects the different nature of the institutions and the strong ceniral,
coordinating role of the Association of Community Colleges of Canada {ACCC).

“The colleges tack the legal and professional/facademic autonomy from government enjoyed by
the universities. Thus they have been fess concerned than the universities with ceding authority
in dealing with CIDA to their national representative organization. :

ACCC, which has 160 member institutions, has been contracted by CIDA, through the
International Services Bureau, to manage the international development initiatives of its members,
Tetms and conditions for the Project Development Fund (PDF) are set out in a contributions
agreement negoliated between CIDA and ACCC. The ACCC board is legally accountable to
" CIDA for strategic direction of the PDF and for the agreement under which services are
undertaken.!'? It is the organization’s secretariat, housed in its International Services Bureau,
‘which is, inx turn, accountable to the board for monitoring projects and managing reporting
relationships with CIDA. o ' '

ACCC is expected to provide its members with assistance in project design, for negotiating
apreements with the institutions involved, managing financial control over project funds and
monitoring implementation. PDF funds. are allocated by CIDA on a 3-year basis, for a maximum
value, in cach case, of $250,000. Over the years, ACCC has moved back from playing a central
role in initiating projects and identifying the colleges which would implement them fo a broader
adminisirative and advisory role. This reflects the development of expertise and interest on the
part of the colleges over the years since the programme’s inception period. It also reflects the
growing desire on the part of the colleges t0 enjoy greater autonomy in conducting international
development activities. -

For CIDA, the college programme, with significant managerial and financial administrative
responsibility devolved to ACCC, is significantly easier to manage than is the universily
programme. However, the distance of CIDA EIP officers from direct management of the
* programme, their limited contact with individual colleges, and lack of knowledge of college
projects, has also teduced the opportunity for CIDA to gain a thorough appreciation of the role
the colleges may play in international cooperation,

~ College programme submissions are reviewed by a Project Review Committee which works with
a "PDF Evaluation Checklist", setting out priorities and criteria for ranking projects. ACCC
works closety with its member institutions throughout the year, advising them on how to fit their
proposed initiatives with programme requirements.””®  Recommendations for funding are

17 BIP Bvaluation, p. 13.
18 hid. p. 16

et
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forwarded to the Intetnationat Programme Advisory Committee, and then on to the ACCC Boatd
- of Directors for final approval. CIDA/ICDS sends approved project proposals to Country Desks,
' relev'mt embassies and professional resource officers for comment prior to acceptancc

In addltion to the EIP programme ACCC also manageg and disburses funds from the PRIMTAF
-~ institutional linkage programme supported through CIDA’s Africa Branch, for linkages with
~ . institutions in Francophone Africa. The budget estimates for the programme for 1993-94 are
$2.75 million."” In the same year, $774,000 was obtained from the Canada-CARICOM
Scholarship Programmc funded by Americas Branch, There is also a Canada-China College
Linkage programme, with estimated disbursements of $2.45 million from the China country
programme, which also provided $2.56 million for a Canada-China WID Programme, linkisng the
colleges with the All-China Women’s Federation. The India programme funds an institutional
cooperation prograinme budgeted at $2.92 million for 1993-94, supporting linkage project
involving seven Canadian institutions. A further $800,000 is provided from the Philippines Non-
Formal Bducation Programme. (ANTEP).'? :

ACCC is a sophisticated organization with a proven capacity for management and administration.

Unlike AUCC, it has also been able to take an entrepreneurial role in seeking funds from non-
CIDA sources, including the World Bank and regional development banks. It also manages a .
growing programme of contracts in Eastern and Central Europe and Russia, supported by the
Department of Foreign Affairs. Allogether the organization manages a portfolio of international
dcvelopment comrac!s valued at in excess of $100 million.'*!

BS  THE INTERNATIONAL NGO DIVISION AND THE
GOVERNANCE PROGRAMME

BS{i} The INGO Prog'ramme

© The - INGO Division "supporls global networks of national and local NGOs involved in
development issues of importance to Canada."'? Hence there is a tendency to a thematic
emphasis in the programme, with particular attention to: human rights and democratization; the
- environment; populanon angd women and gender issues, The programme has a reputation in the
Agency for pursning innovative approaches. It is also sometimes viewed as suffering from its
convenicnce as a mechanism through which to provide funding to organizations particularly
favoured by the Agency’s senior management, [‘ortunalcly, this comment is more applicable to
" the past than to the present. :

¥ ACCC, International Services Burcaw, Managcinenl Plén, 1993.94,
20 ihid,

2 Ace, Intemaliongl Services Bureau, 5 Ycar’IStra!cgg,- March 1993.

. ' CPB Biicting Book, p. 41,
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CIDA is one of the few donors to devote systématic atiention to INGOs as a group. Today the
programme is viewed by CIDA as a "window" to new knowledge in the thematic priority fields
to which funds are directed. As the programme documents suggest, "INGOs draw upon a global
* nelwork of thinkers and doers on key, sirategic issucs."'” . INGOs supported are regarded as

being “on the leading edge of development policy and 1mplementauon, setting the world agenda
in such areas."* _

- Overall, 30 per cent-of the CIDA~funded global INGOs are based in Canada, Among them are
* Disabled Persons International, the Foundation for International Training, The World Counci] of
indigenous Peoples; and thie International Council for Adult Education. Of all the organizations
supported, the largest recipient is the International Planned Parenthood Federation, which received
$6.15 mitlion in 1992, Support for that organization is a core component of CIDA’s support to
international efforts in population and family planning. The total budget for the INGO
programme for 1991-92 was $33.03 million, similar 1o the allocation to the BIP programme.'”

Eligibility requirements for the programme include:

° Clear identification as an jntetnational organization, with international
membership, management and governing body; :
e It must be independent of government and managed on a non-profit basis;
* It must be formally registered in the country which hosts its headquarters;
® Its development objectives must be compatible with CIDA’s mission;
.. It must have a broad base of financial support and enjoy efficient manageiment,

The programme has stated that prefcren;ﬁe is given lo orgénizations which focus on areas of
activity close to CIDA’s priorities, which have strong Canadian linkages, and which have

headquaiters in Canada.'”

More recently, the INGO programme has also been a focus in the Agency for exploring ideas of
a "global civil society", in which networks of INGOs would play a prominent role. In an
_interesting article published in the journal of the Society of International Development,
- Development, in January 1993, "Forum for NGOs, A Proposal”, Roger Dumelie, Director of the
Division, sets out a thoughtful case for increasing recognition of INGOs as an important non-
 governmental component, balancing the current government-oriented structure of power in a
changing global society.

18 INGO Program description, 1993 draft. :
2 ibid,

125 CIDA Annuat Report, 1991-92.

126 INGO Program description,
127 Mi.'
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BS(i) The Governance Pr'ogmmnie '

- Of greater direct relevance to the current study s the newly-constructed Governance Programme,
which has brought together elements of an existing municipal development programme, the
Professional Associations Programame, (previously managed by ICDS), and parts of the
'Managcment for Change Programime.'”® The programme is viewed as one expression of the
Covernment of Canada and CIDA commitment to human rights and democratic deveiopment as
a core element of foreign policy. Interpreting these concerns within a Partnership Branch
responsive framework results in a programme goal of encouraging "good governance in
developing countrics, by supporting on a responsive basis, linkages and partnerships between
like-minded groups and organizations in Canada and those countries".'”” The programme’s
objectives are: : '

. To enhance good public sector praclice and improve the capacity of governments
to make effeclive public policy; :

. To improve the efficiency of government service delivery;

. To foster mutually-beneficial linkages between similar organizations in Canada
and the developing countries.

Ficlds of emphasis include: Administrative reform; privatization; enhancement of productivity;
policy and legal frameworks; management development; tax adminstration; customs
_admlmslratlon municipal government (improving techmical and administrative capacities).
Current priorities include efforts to facilitate government decentralization, and to eficourage more
accountable and particnpatory forms of government.'®®

Eligibiiity is restricted to membership-based organizations, with particular interests and experiise
- in public administration and governance. Such organizations must be legally incorporated as non-
profit entities and have the proven capacity to manage projects and programmes. An objective
of programme management, as elsewhere in Parinerships, is to move towards institutional funding
(grant funding) with ifs partners. Generally speaking, partners are expected to contribute 20 per
cent of the value of the project, presumably through in-kind contributions.

12 CPB Governance Program: Program Policy and Delivery Framewaork, Oclober 1993,
28 i.t.’..i.g.'
30 M'
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Among Ihe major organi?atlons receiving support from the programmc are the fo!lowmg, grouped
by the forms of nchvuy in which they are engaged:

Deccntralization and Municipal Govcrnmcm

The Federatton of Canadian Munlclpailtiee
The Usban Institute of Canada
The Canadian Institute of Planners (working with the Umversuy of British

(,otumbla, Centre for Human Seulemems)
Emancml Administration

The Canadian Compreliensive'Audit Foundation
The Cettified General Accountants of Canada
The Institute of Public Administration of Canada

Public Sectof_ Capacity Building

The !n_stiuite of Public Adm.instration of Canada
The Manitoba Institute of Management

- Taxation and Customs Administration

The Commonwealth Association of Tax Administrators
The Customs Cooperation Council
The Canadian Taxation Foundation™!

~ ‘The programme represents a mechanism for accessing valuable public sector management and
governance experience, without involving the Government of Canada directly. This may -
facilitate cooperation in areas of a sensitive nature, where it may be regarded as preferable by
réeipient government organizations for linkages to be handled outside direct government-to-
government channels. Much of the Canadian expertise accessible through the programme is
focused on areas of priority concern to developing country partners. By emphasizing relatively
narrowly-defined technical and professional fields, it may be possible for linkages to provide
carefully-planned inputs of external assistance and Irasnmg, as well as the exchange of ideas, in
ﬂreas where it can make a difference.

The strategy of working through professional associations and institutes provides for the provision
of Canadian expertise rather inexpensively, with a capacity to bring in professional expertise from
across the country. There is also the opportunity to bring together those from the goveinmental,
non-profit and private seclors in programme or project teams, The programme is low key, and




has yet 1o demonsteate its full potentlal, However, it has many vittues, not the least of which
is the ability to address concetns regarding governance and demoecratization in a highly-practical,
non-ideological way. o :

The most fully-developed component of the programme is the Municipal Development
Programme, and particularly the well-established (since 1986) provisions of funding support to
the Federation of Canadian Municipalities (FCM)."? Through the programme, 50 city-to-city
linkages have been supported, mast (30) involving African municipalities. Many of the linkages
involve smaller Canadian cities (ie. Nelson, B.C,, with Mutari in Zambia; Duncan, B.C,, and
© Mecriu, Kenya; and Swift Corrent, Saskatchewan, with Francistown, Bolswana), Of the linkages
involving larger cities, those between Calgary and Daging in China; Montreal and Abidjan; and
Toronto and Sao Paulo, are among the most successful, Montreal actually has five active linkage
programmes, 3 in West Aftica, 1 in Haiti and 1 with Shanghai.'™

Most linkages emphasize two or three areas of priotity. They include such elements as public
works management; preventive vehicle maintenance; solid waste disposal, and waste water
treatment and facilities design; fire-fighting; financial accounting; computerization; tax systems;
the development of women’s cooperatives; and transportation and bus systems.

The overall cost to CIDA of the programme is approximately §3 million per year. Funding for
individual linkage projects is on a relatively modest scale, with allocations not likely to exceed
$250,000 over a three-year period. Such linkages are thus comparable in cost to those supported
by the College Linkage Programme. The CIDA funds cover direct travel expenses for travel of
Canadians overseas and counterparts to Canada, and there is some provision for matertals and
‘equipment costs, The municipalities donate the services of their staff. Staff members continue
10 receive their normat salaries. In an aclive linkage project, over a 12-month period, perhaps
two or three specialists from Canada may undertake short assignments, with perhaps 10 or 12
professional, managerial and technical staff following up a few months later with a visit to
Canada for training/professional development and the exchange of ideas with the participating
Canadian municipality.

CIDA is now encouraging FCM to move to a “multi-stakeholder” approach, 10 enable the
linkages to go beyond *city hall-to-city hall" partnerships. NGOs, the private sector, universities
and colteges could then become Involved in those components of a linkage programme where
their expertise might bé recognized as more relevant than that of the municipal government iisclf,
There ate clemenis of such an approach to be found in a number of current linkages, including
those involving Netson, B.C., Kitchener-Waterloo, Calgary, Toronto and Sherbrooke, Quebec,
In at least two cases, involving the wesiem cities of Calgary and Regina, the linkages have
facilitategqthe obtaining of commercial contracts by private companies associated with the linkage
projects, ' _ '

#2 CPB Municipal Development Program, November 1993 and interview with CPB Officers, alse November
1993, | _

133 FOM Project Activity List, 1993,
16 CIDA documents and suthor’s interview, Novenber 1993,
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In addition to the municipai development programme, the Federation of Canadian Municipalitics
also implements the China Coastal Cities Preject for the CIDA China Country Programme. The
- project atms at establishing relations with the Chinese Government’s Office of Special Feonomic

© Zones.  Activities principally involve the provision of specialized courses and training

~ - programmes, both in China and Canada, The project is now in its second phase with a current

budget of $8 million, The first phase (87 million) was completed in September 1992,1%

The Federation has an international office with a staff of 12 people. Most of the costs for the
. office and staffing are covered by CIDA’s financial coniribution -- perhaps 25 per cent of the $3
million budget for the programme. The organization has a national board of directors. The
~ international programme is one of four major sectors of activity.

A recent institutional evaluation of FCM, conducted for CIDA, gave a generally positive, but
qualified, view of the programme and its management."* It suggested that the programme did

. not reeeive adequate attention from the governing board of FCM. This is a potential difficulty

mmherent in all the partnership programmes, where the primary focus of attention for the Canadian
partner organization will necessarily be on the domestic scenc. The report also noted that the
Director of the International Office should be given responsibility for financial and administration
aspects of project management. . In other words: there should be recognition by the
administration of the FCM of the particular needs of the international programme, :

“Too much attention, the report suggesied, was given to programme delivery. What is required
to improve the programme is a stronger effort to integrate the programme and give it overall
direction. Projects have suffered from weak definition and a lack of attention to sustainability
and a longer-term impact. It appears to the author of this report, that for these matters to be
addressed will require CIDA to press FCM to perform a stronger role, as well as the development
of more delailed project guidelines and clearer expectations regarding the kind of project
outputs/results that might be produced. This will presumably lead to suppont being concentrated
on a smaller number of larger projects, perhaps involving groups of municipalities, in line with
trends in other programmes in Parinerships Branch. '

The Governance Programme, including the Municipal Development Programme, may be of
particular Interest to JICA. Many of the quasi-governmentat organizations linked to Japanese
government ministries, such as AOTS and the Japan National Productivity Centre, through their
international programmes, cover forms of activity similar to many of those supported under the
Governance Programme. Turther, the Infernational Associations organized by many Japanese
prefectures and municipalities, ar¢ very active in cstablishing linkages and relationships,
~ particularly in Asia. Like Canada; Japan possesses a wealth of knowledge concerning the
effective conduct of government and governance at local and regional levels. Already, the

% RCM: Intemational Development Program Profife, CIDA Background to Development Brief, August 1993,

138 Institutional and Impact Bvatuation of FCM Intcrnational Program, Final Report, CAC International for CPB,
September 1993, : ' . .
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~Government of Japan is drawing on some of this expettise in its ODA programming in the -
- environmental protection field. The transfer of knowledge and exchange of ideas in the forms
supported by the CIDA Governance Programme is likely to be pragmatic in character, and
-perhaps this enhances the possibilities for effective transfer through long-term parinerships and
exchange. Further exploration of the "multi-stakeholder approach®, now being pursued in the
Municipal Development Programme, might be of considerable interest both to JICA and CIDA.
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SECTION C:
THE CURRENT SITUATION: THE UNFOLDING OF
' PROGRAMME REFORM, 1993 - 1995

c1 | NEW PROGRAMME DEVELOPMENT; CONSULTATIVE PROCESSES AND
- ALLOCATIONS FRAMBWORKS

In order to avoid repeﬁ;ion, the discussion in this section will focus on areas where there have
been the mdst substantial developments. In C1, particular attention, will be given to major
~ developments in the NGO programme and in the University Cooperation Programme,

C1(iy Context

“Until the mid-1980s, the responsibilitics of NGO Division were limited to processing and funding
“projects put forward by eligible NGOs, and cvaluating projecis. NGOs, as institutions, were not
subject to examination. During the 1980s, CIDA took action in response to pressure from the
Auditor-General, the Treasury Board and other parts of government, to strengthen accountability
‘mechanisms. With the publication of Sharing Gur Future, the government’s ODA strategy, in
1987, there existed a specified government policy framework, to which all parts of the Agency
were expected to adjust.  While the documént strongly endorsed "Partnerships® as a principle,
it also calted for greater efficiency in programme management and delivery. A special study was
underiaken for NGO Division on mechanisms: "To Increase Effectiveness and Efficiency of Its
Programme Delivery". The study report (the "Baraka Repont™), named after the consulting
company which undertook it (Baraka Inc.), was submitted in Junc 1989. Its recommendations
formed the basis for new approaches which have been implemented, or are in the process of
implementation. :

The most important recommendations emphasized:

s The need to reorganize in order 1o build a structure capable of establishing an
- information-and knowledge-base on NGOs; -

o Adoption of a new mission statement, emphasizing the role of the Division in facilitating
the strengthening of Canadian NGO organizational capabilitics; :

. The desirability of moving from Project-to-Programme or grant funding;

¢ The introduction of Decentralized Funds; _ _

. The extensive use of outside consultants to undertake NGO institutional reviews or
evaluations."’ '

07 ag cited in NGO Proprara Bvaluation, pp. 30-40.
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The force of the recommendations was reinforced by the proposed directions for administrative
change set out in the SECOR study report on CIDA’s Strategic Management, released in October
1991. Taken together, the two reporis have provided the basis for the reform process undertaken
- in NGO Division, as weil as in ICDS, over the past two yeats.

These developments, however, have not gone unchalienged by the NGO community. Although
most have welcomed the implementation of programme funding, they have seriously questioned
“the added intrusiveness into their affairs nccessitaied by the requirements for institutional reviews
-and financial assessments. ‘They have regarded such moves as contraty to the language and spirit
of CIDA documents, which emphasize the importance of respect for the "independence, integrity
and personality” of Canadian NGOs, They have also expréssed reseniment at what is perceived
_ 1o be an increasing emphasis by CIDA in pressing for congruence between its priorities and those
“of the NGO community. As CCIC commented in its September 1990 report, Creative Tensions,
‘Canadlan NGOs and CIDA: Towards a New Detente, "the funds we access within NGO Division
are our funds... allocated to respond solely to the programme priorities of the NGOs, rather than
the specific priorities of CIDA and its varlous countr y programmes, and the shifting international
agenda of the Canadian Government,"1%

Current effon_s by NGO Division represent an effort to redefine responsiveness under changed
circumstances, and to work out practical measures to enable CIDA fo meet what it perceives to
be its accountability requirements. The NGO community has been relatively positive in its
response to the content of the set of CIDA documents currently under discussion, However, many
questions remain to be setllcd For NGOs, their much-valued autonomy is still perceived to be
at risk,

Complicating the situation is the fact that NGOs appear fo have little confidence in the
managerial or developmental know-how of the staff of NGO Division. Despite the concern by
management that staff focus their efforts on building knowledge and appreciation of the goals
and programmes of the NGOs for which they are responsible, there is a lack of confidence by
the NGOs in the capacity of the Division's staff. CIDA staff remain preoccupied with the
bureaucratic process, and the NGOs doubt that the NGO Division staff can fully-comprehend the
~character and concerns of the organizations with which they are dealing. Hence, they are dubious
about the judgements CIDA officers may make of their development priorities. CIDA’s partners
“have also expressed concern at the lack of continuity among staff, with a tendency for regular
circulation of personne! within the division from one portfolio to another, and regular movement
to and from other parts of the branch and CIDA.  Furthermore, many staff in the Division,
unlike their counierparts in the Bilateral branches, tack sustained field cxpenence

138 As quoted in ibjid, p. 40,
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CI(il) Bxamining the Core Documents Seiting Up New Programme Directions

'As noted above, "Partnership” was identified as a core principle of Canada’s development
cooperation progeamme in Sharing Qur Future, published in 1987, Yet CIDA has proved unable,
~ in the years followlng, to define and operationalize the concept. The work produced by Canadian
Parnership Brarich, to be discussed i the following pages, is the most considered effort to date
to spell out in concrete erins what the Agency means by'p'artnership.

In 1993, the Branch produccd three major policy papers, designed to provide a basis for a re-
casting and clarification of its relations with its partners, The “guiding principles” are stated most
clearly in Canadian Partnership Branch: Integrating Change, completed in the late summer of
11993, Apparently a great deal of effort went into the formulation of this document, and it is

- worth examining it in some detall

The document sets the role of the branch in the contex! of the decline across the world in belief
in "a providential, all-powerful state, providing citizens with all their needs". It goes on to point
“to the importance of a "new and complementary partner in development in an emerging, dynamic,
enlightened and contentious civil society, defined as all those voluntary associations of people
outside the realin of government, but including private enterprise,"' :

The paper suggests that the role of government is now viewed as that of facilitator of a
conducive social, economic and political environment, and that development itself is a result of
a "co-mingling of public and private initiatives." 1t also views civil society as the creator of "the
“values and normative framework for governance and private enterprise.” On this basis, donors,
it is suggested, now balance their work in HRD and institutional strengthening with government
with equivalent attention to thie elements of a civil society. The most effective means of doing
so, the paper proposes, is to enhance the "strategic linkages and foster the most effective and
efficient partnerships between like-minded organizations and people in Northern and Southern
civil society" The rhetoric used in the document will by now be familiar to readers of this
report, since it has already been reproduced in many of the programme documents discussed

above.

Parinerships of the kind discussed are viewed as central to the Government of Canada’s
international development strategy. "Partnership", the paper argues, “implies coliaborative joint
action to obtain an agreed upon goal." From CIDA’s petspective, success in the achievement of
such partnerships, "depends on the extent to which CIDA’s partners share with it a similar
strategic, catalytic and analytical sense of development.” However, a full partnership of equals
between CIDA and its Canadian pattners is not possible. Shared decision-making, the paper
points out, cannot occur given the "different natures, mandates and accountability of governmems
and civil society." However, it is Canadian civil sociely and not CIDA which is assigned
responsibility for the parinership with the civil soclety of developing countries. :
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For its part, CIDA commits itself 1o a process of Consultation based on shared information aind
opinion, acceptance of difference in the character of contributions each partner might make, and
~ a recoghition of mutual needs and benefits. Such a process has the objective of exploring
-~ common ground, understanding the approaches each set of partners brings to the development
process; and a "striving for complementarity of policy objectives where appropriate and useful.”
This last point Is given considerable emphasis, for it is noted tha! with "meaningful and helpful
partnership at the policy level, there will follow strengthening of the possibility for partnership
at the programming level."

CIDA notes that while parinership does not necessitate compiete congruence in views of
development, it (ie. the Agency), is "not passive in its sclection of partners.” The paper suggests
that the programme utilizes a rigorous process to eliminate potential partners lacking the
competence or capacity to play "a complementary role" in the Agency’s devclopment strategies
and programming."* o :

Thus, in order to meet it’s accountability requirements, it must assess the “financlal, managerial
and technical capacities of its partners. The paper goes on to note that partners will be held
accountable by CIDA for the realization of the "anticipated resulis” of individual projects and
programmes. : _

Beyond assessmient of programmes, Institutional Assessments of organizations will involve
increased attention to the goals, objectives and strategy of the organizations receiving CIDA
support, and an evaluation of the organization’s capability to deliver effective development
prograimming.’*!  Among the criteria to be used as a basis for determining allocations among
organizations seeking CIDA funding, the most important factor will be the organization’s
* Development Performance. Assessment on these lines is regarded as crucial, since it "relates the
objectives and performance of individual programmes to CIDA’s global priorities and hence is
given the most weight,""** This point clearly suggests a substantial qualification to the principles -
of "responsiveness”, as does a further clement listed among evaluation criteria - relevance to
“Canadian _national priorities" -- although in this case there appears to be a great deal of room
for flexibility and interpretation. - :

Other factors listed are Public Support and Influence, the degree of influence which the patiners
of each programme have with the Canadian public, and Absorptive Capacity and Potential for
Change. A further element of the “"Allocations Criteria”, listed as second in importance to
"Development Performance” is "Leveraging”, the degree to which CPB funds atiract other funds
("the mulliplier effect”} and the extent to which funded activities have "a broader developmental
impact beyond their immediate target (the ripple effect).”'® '

4053,
2 p. 6.
("]).4.
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While certain of these elements have raised difficulties for CIDA’s pariners in the Non-Profit
Sector, there has been a positive responise to the effort to ariculate principles clearly in this
fashion, and to the declared objective of employing "more objective and transparent
methodologies for determining the eligibility of and allocations among pariners,"!

There is little argument with CIDA’s need fo introduce some form of performance assessment,
emphasizing sustainable development results. At the same time, it is recognized that there will
be considerable difficulty in developing fair and effective ineasures, which will fit the character
of the programimes implemented by the broad range of pariners supported by CIDA, and which
will meet with their agreement. '

A critical issue is how detailed will be the expected "complementarity between CIDA’s "global
priorities" and those of its partners. If the concer is restricted to a desire to see a demonstrated
- commitment to sustainable development, -appropriate aitention to women and gender and
environmental issues, and a determination to build long-term partnerships, there will be little
friction, '

It the expectations extend beyond this, to include the priorities of CIDA’s geographic
programnes, then there will be real difficuliies, especially for the NGOs, Maoy take pride in
their ability to go where the government will not go. Sometimes this has been welcomed by
CIDA. On other occasions, it has resutted in conflict and disagreement. Similarly, the document
“refers to a compatibility of the organization’s “development and development education goals,
objectives and strategies with .. the Governmen! of Canada’s ODA policies." There is no
mention of the need to respect the autonomy of NGOs or to recognize their right to take an
advacacy role and offer constructive criticism of government policy. :

Within the NGO community, there has been concern over CIDA’s recent decision to reduce
supgort to - and change the formula for - the Inter-Church Foundation for International
Development, following its rote in the preparation and publication of Diminishing Our Future,
a report strongly critical of Canadian ODA policy, The NGO Division justifics the decision on
the basis of its obligation to make fough choices with limited funds. However, whatever the truth
of the matter, the suspicion remains that CIDA is increasingly sensitive to criticism of those who
would "bite the hand that feeds them.” '

Other points raised in the papet concerning the desirable qualities for partners which will be
considered as appropriate for CIDA support inchude a strong reference to the importance of a
willingness, demonstrated by the partners, to promote international developmeit cooperation and
ODA among their membership or constituency in Canada.®® A capacity to demonstrate
performance in this regard will be part of the institutional assessment process.
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Considerable aftention is given to Cost-Sharing and Commitment, which is also addressed in
detail in a parallel document. One of the recommendations stemming from the 1992 corporate
~ evaluation of the five major parinership programmes was the need fo re-examine cost-sharing
formulas. The paper goes on to examine the rationale for requiring a contribution from partner
organizations. The first consideration is Qwaership - in order to reinforce, for both CIDA and
iis pariners, the understanding that the programmes and projects belong to the partser
organization and not CIDA. This point might be seen as acknowledging the concetns expressed
earlier by NGOs and others, It also emphasizes the limitations of CIDA’s accountability. Along
with ownership goes Commitment, exemplified by willingness by the padier organization to
invest its own funds or in-kind resources. ' - :

- Commitment is coupled with a "demonstration of support from the Canadian public,” In the case
of NGOs, this may be transtated as the support of individual donors and volunteers,  For NGIs,
what is required is a guarantee of commitment by institutional members and by the senior
management and/or boards of governors of the inslitutions. 1In the case of major domestic
institutions, such as professional associations or universities, this is not always a straight-forward
matter. : :

Finally, in qualifying the set of factors listed above, CIDA goes on to note that a_balance must
be maintained between the Cost-Sharing Objectives and the Objective of Channelling Funds
Through Organizations That Haveé a Proven Capacity to_deliver effective development and
development education programmes and projects. In other words, CIDA reserves the right to set
aside certain of its ceiteria, particularly as these relate to cost sharing, in order to give recognition
to the strong developmental performance (or relevance) of certain NGOs which have only limited
fund-raising capacitics, "Some of the best NGOs" the paper notes, "in terms of their
developmentat impact are not necessarily the best fund-raising organizations.”

CIDA has deliberately encouraged the participation in the programme of certain organizations,
particularty those with specialized sectoral expertise, which may be difficult to find elsewhere.

- The steps CIDA has taken in recent years to involve the Canadian environmental NGOs is a case
in point. This qualification is a further indication of the practice of balancing "pro-active" and
“responsive” elements in CIDA’s relations with the Non-Profit Sector.

There remains a paradox at the heart of CIDA’s approach to its pariners. On the one hand,
CIDA indicates that its funding is "simply intended to extend the programming of the partner."'*
Yet, without CIDA funding, a significant number of NGOs would not be involved in overseas

activities, CIDA funding - through partnership programmes and through other funding windows -
has facilitated the growth of an international capacity on the part of a broad range of partnership

organizations and has encouraged the transformation of others from traditional NGOs into non-

profit development agencies. '

HSCPR, Cost-Sharing Palicy Framework, draft, May 31, 1993, pJ3.
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What s at issuc here is the necessity to build a professional capacity within the Nen-Profit
~ Sector, representing as it does a core component and competency, and not a marginal feature, of

Canada’s ODA programme:  Yet CIDA argues that "Canadian Partnership Branch financial
supporl... is not meant 1o be a cost-recovery, plus profit, contractual arrangement, but xather an
exteiision of the organization’s commitment and contribution.” 1y

CPB and its predecessor, SPB, have been rigorous in limiting contributions to overheads through
partnesship programmes. Yet they have also funded a number of professional positions in the
large: NGOs, and, most notably, in the major national and vmbrella organizations, such as the
Association of Universities and Colleges of Canada, the Federation of Municipalitics of Canada,
the Canadian Council for International Cooperation, or the major cooperatives and volunteer-
sending agencies. ‘

The overall situation is by no means as cleas cut as CIDA’s documents would appear to suggest.
The new minimum requitement for all partners is that they should provide in cash or in-kind, al
least 20 per cent of the Canadian contribution to the development or the development education
“activities to be supported (INGOs are excepted from this requirement). However, members of
_the Non-Profit Sector ar¢ past maslets at creative accounting, where what might otherwise be
congidered overheads ate transferred (o direct costs. Such procedures ate often followed in the
full, if unofficial knowledge of CIDA, since the Agency informally recognizes - certainly at the
officer level - that the provisions for overheads in funding formulac are often unreasonable.

On the other hand, CIDA has been pressing its pariners over the years. for greater
professionalism. 't has recognized the importance of institution-building in the Canadian Non-
Profit Sector, and it has provided some funding to facilitate this objective, particularly through
_ihe strengthening - and in some cases, the establishment - of umbrella organizations for
" international activities within sectors, Yet the Agency has failed to build into its funding formula
"a mechanism to support institutional development and real capacity-building of its partness in a
coherent way. Consequently, as evaluations have suggested over the years, it is difficult for the
Non-Profit Sector - as it is for CIDA itself - to assess and learn from its experience and build

on it,

At figst glance, CIDA appears among the most gencrous of donors to the Non-Profit Sector. Yet
the pressure is always to push the maximum volume of funding into programmes, without
apparently recognizing the reality that improved quality of organizations makes for improved
quality of programming. As the name of the programme suggests, The Centres of Excellence
Programame fot the Universities was intended to build university capacity for work related to the
development field, Paradoxically, there was no allowance for administrative overheads in the
programme. Thus, at the end of the day, CIDA will, in all probability, have invested in an
unsustainable set of initiatives. This is particularly likely to be the case given the pressures on
public funding for universities in the 1990s.

7 ibid, p. 4.
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‘Prepared at the same time as Implementing Change, the document here reviewed in such detail,
was a further paper; entitled Institutional Funding. A draft of this went to CIDA’s Executive
-Committee for consideration earlier this month. After what was reported to have been a confused
discussion, the document was sent back for further consideration, Of particular concern was a
desire on the part of Executive Committec to re-assert that the Agency "does not provide core
- funding to ifs pariner organizations," _

Whatever the merits of the paper and the arguments presented, the position taken at the: Executive
Committee indicates again CIDA’s hesitancy in recognizing the need for the Non-Profit Sector
" to strengthen its institutional base. - While CIDA’s concern is understandable, s method of
dealing with the situation is far from helpful,

Perhaps the sector - or that part of it-engaged in international development activities - is too
- large. If this is the case, it is in part the responsibility of CIDA which encouraged so many
organizations to become involved in its work.. Yet, CIDA enjoys the political benefits of
malntaining its present degree of peneiration of Canadian civil society through its programming,.
It also recognizes that the Non-Profit Sector (and its opinion polls confirm this) has a much more
credible profile in the eyes of the public than does CIDA and the government., While the present -
situation certainly represents a dilemma for CIDA, there is a clear need for a coherent pohcy
response, based on consultations, instead of the apparent unwillingness to face the issue,
charactenstnc of the Agcncy s position over the past twelve to fiftcen years.
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2 LINKING RESPONSIVENESS WITH THE CIDA MAINSTREAM: GRANT FUNDING |
AND ASSESSING PERFORMANCE - )

G2, Grant Punding and New Accountabilitics

During the period of continuing growth in CIDA budgets during the 1970s and until the mid-
1980s, it was accepted that the Special Programmes Branch might operate vather separately from
the rest of the Agency. The branch took full advantage of that opportunity to develop a set of
innovative programmes and to build close links between CIDA and Canadian civil society, Yet,
for the miost pari, while the branch and its programmes were praised in public documents, it was
tolerated rather than fully embraced by the rest of the Agency. This was particularly the case
- with the Bilateral branches, which have always determined the Agency agenda. SPB has been
regarded, by many, as a backwater, to be avoided by those with ambition. Accordingly, there
have been barriers to movement of staff between SPB and the other branches.

- Since the late' 1980s, there have been efforts to move the Agency more into the mainstream, One
of the means of doing so was the atternpt to break down barriers by forging a marriage between
the NGO, ICDS and- INGO Divisions, on the one hand, and the industrial Cooperation
Programme, on the other. However, aithough all of these programmes are now components of
the Canadian Parinership Branch, they coniinue 1o operate quite scparately, despite the rhetoric
of public documents, Those parts of the-branch dealing with the Non-Profit Sector have

* continued to argue for the maintenance of approaches to programming which differ substantially

-from those typical elsewhere in the Agency. _

CIDA as an institution has been undergoing major upheavals in the past 5 years, As the Agency
has moved to reexamine its role and reconsider the manner in which it manages development
cooperation programmes, all branches have been obliged to justify their existence and to
demonstraie the particalar character of the contribution they intend to make to the corporate
futute. : :

For CPB, it is of vital importance to demonstrate to its peers in the Agency that there is order
" in its process and in its methods for dealing with pariners. If the NGOs have little confidence

in the professionalism of CPB and in is capacity i add value to their work, there is little
- evidence that the rest of the Agency holds it in much higher esteem,

T_his is, in pél_ﬁ, the result. of unfamiliarity and a lack of willingness on the part of its peers within
CIDA to undesstand the branch’s philosophy. In the absence of this understanding, the branch
has made littie progress In recent years in securing its unstated objectives. Among these are: -

1. Achieving a new working definition of responsiveness; :

2. Building a consensus in the Agency on the concept of "partnership”, and

3 Gaining acceptance for its role as advisor and access-point for the rest of the
" Agency in their dealings with NGOs/NGIs."® : :

18 A uthor’s interviews and discussions with CPB and other CIDA staff, 1989-94,
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In this context, CP13 has been obliged to take a more pro-aclive stand, blending its own concetns
with the broader objectives and preoccupations of the Agency. The sel of branch papers,
including Implementing Change, along with Institutional Fundiag and Performance Assessment
(discussed below), has been its primary response to CIDA’s new directions.

While its discussion paper, Institutional Funding (June 1993), was turned backed by Exccutive
Coramitice 1o the branch for further consideration earlier this month, most of the main elements

" were accepted by schior management. Part of the difficuity for CPB in gaining the full
understanding of senior management as a whole has been its history of refative isolation within
the Agency, along with the related fact that its atiempt to describe a rationale and framework for

- its programmes was- unprecedented. In earlier years, it had preferred to go on quictly with its
programiming, without any concerted effort to present a formal policy framework to the rest of
the Agency. What the paper indjcated was a determipation by the branch -- in par, from -
recognition of its nced to build support elsewhere as a means to protect its territory and budget -
- to link itself to the set of concerns currently under discussion at senfor management level,

“Thus it has committed itself to Management By Resulls, necessitating “an obligation to formulate
“at every level of the development assistance delivery process clear statements of objectives and
~expected results.” In tuen, the Agency is now asking of its partners that they formulate theis

‘proposals for Grant (as opposed to Programme) funding in terms of overall objectives and
measurable results. _ :

This approach, it is argued, maintains CPB’s overall accountability, while allowing its partners
fo assume responsibility for detailed planning and project management. CIDA’s role is to
" examine the capacily and commitment of the partner and to assess its performance to date as a
- basis for allocations decisions, The Agency would then report on the resulis obtained on the basis

of its expenditures. Under the new accountability framework, NGO Division, for example, would -

not be "accountable for the realization of results of individual projects and programmes developed
-~ and implemented ..* by its NGO partners. It would, however, be tesponsible for the "overall
esults of the projects and programmes it funds" through the support it provides to its major

partners.!

This mode of operating is telated to a preferred direction, championed by many authorities on
contempotary development cooperation, away from "blueprint” approaches to project planning
and towards "flexible, iterative and learning and adapting while doing" approaches.’*

The specific measures that CIDA will take in reviewing and assessing its partner’s results are

discussed in the preceding section of this repoit. By utilizing these methods, a fiamework will

be put in place, allowing the provision of Grant Funding.'

1 CPB, NGO Division, NGO Performance Assessments and Allocations, September 1993, p. 2

1% CPB, Instittional Funding, June 1993, p. 2.

Y jbid, p. 3.
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Such funds "are provided for the achievement of specific programmes or objectives." They are,
however, "not subject to government control over the specific uses of the funding.” Thus while
Bligibility Criteria will be mote strictly applied, and while organizational assessment will be more
_delailed and thorough, line-by-tine accountability for expendituses will no longer be required.
“This is in contrast 10 the situation which applies to Programme Funding, which is provided as
a Contribution, subject to a Contributions Ageeement. Such funds are provided to reimburse an
otganization for "specific approved expenditures incurred, or as a contribution towards specific,
detailed costs". With programme funds, all contributions must be accounted for as payments

against costs specified in a formal budget, approved in advance. 152 _ -

‘The document notes that one of the key responsibilities for CIDA as a basis for making a grant
to an approved pariner will be to ensure that accountability relationships are clearly spelled out, -
defined and accepted. This will not be easy. In so doing, CPB must assure the Agency’s senior
management that its policies and procedures are consistent with “CIDA’s accountability to central

agencles for sound and prudent management.***

* In undestaking its new approach, the branch must face a major creditability problem, inside and
outside the Agency. It will be required to demonstrate that, while taking a "hands off" approach
{o progranime planning and management, it will improve its knowledge, not only of its patiners
and their modus operandi, but also of the development processes in which they are engaged. The
new approach to programming is designed to bring about a number of substantial improvements
in the partnership programmes and their management . 'The anticipated results are:

*  toincrease CIDA’s understanding of the development process;
. to improve ils policies, procedures and programmes; _
« . {0 operationalize the allocations of its resources and facilitate an improvement in

the performance of Canadian NGOs/NGIs and INGOs which it funds, and the
performance of their Southern partners,™

It is not clear whether the branch has either the resources or appiopriately prepared and -
experienced personnel to meet these objectives.

Applying the New Programming Philosophy fo the University Cooperation Programine

While major developments have been taking place in NGO Division, as was noted above in
Section B, major changes have also been under way in the EIP programme, In particular, the
Unjversities have been involved over the past years in an intensive consultative process, leading

up to the adoption, through an agreement arrived at among ali parties, of a new programming
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framework. -Much of the detailed programme design was undertaken by a consultant drawn from
the -university community <~ an individual who had the full support of all parties, namely: EIP,
AUCC atid the cominunity of university Intesnational Liaison Offices. As a result of this
process, there will' now be two university cooperation fundmg schemes, both mcludcd in the
overall University Partnerships in Coopcrmlon and_Development Programme, '**

The Tier 1 programme, managed by CIDA, provides funding for a “programme", defined as "a
cohierent institutional framework, integrating a number of development activities into the overall
international focus and expertise of the university," As with the NGO programmes, it has been
recommended that Grant Fundirig be applied to Tier 1, which will recelve two thirds of EIP
fands. The new programme s expected 1o consist of mulii-dimensional, mulii-disciplinary and
perhaps multi-institutional sets of activities, with a maximum conttibution from CIDA to each
approved programme of $7 million over 5 years. The selection process appeais to haveé been
strengthened considerably over that which apphed to the earlier university cooperation

pmgramme

- Tier 2, which will be managed by AUCC, consists of Projects, with a maximum contribution of
$750,000 over 5 years. At the ouiset, with implementation to begin early in 1995, it is

anticipated that fundmg will be provided for perhaps three programmes and 10-12 pro;ects.‘§°

“Assessment of proposals for the Tier 1 programme will necessitate far more detaited assessment
of university capacities than CIDA has found necessary to undertake before. It will also require
rather detailed measures to assess developmental results and institutional performance. In this
case, as with the NGOs, what will be critical will be success in developing an approprlate means
of assessment.

CH iil Measuring Performance -- More ‘Than a Techinical Issue

For the NGO programmie, the foundation to implementation of the new programme is the formal
Institutional Assessment of its Canadian partner organizations, which will occur every 3-5 years,
and which will precede any new grant agreement. Such assessments are undertaken by external
consultants, who work with programme officers and the organizations examined, not only in -
deve]oplrslg the Terms of Reference, but also at various stages throughout the assessment
process.‘ 7 : :

_ 'lhe NGO Division Is already well advanced in implementing major clements of the new
approach, Along with the formal institntional assessment, there is a second major tool, the
Performance Assessment_Grid, and a thxrd an annual fipancial agsessment, intended to assure

s AUCC, University Padnerships in Cooperation and Developuent: A New CIDA Programy, August 1993,
16 ibid, pp. 1-3. '
157 Intesviews with CPB program officers, and sentor managess, March 1994.
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‘CIDA of the organization’s continuing financial health. These measures are most directly
applicable, in full-blooded form, to the NGOs, a3 well a5 to the Volunteer-Sending agencies in
ICDS. They will also be utilized, in modified form, with the other partnership programmes.'®

~The NGO Division Performance Asscssment and Allocations instrument demonstrates, in great
detail, ways {n which new agency thinking is blended with more traditional expectations of NGOs
~ at a practical level. While the document is intended lo provide a basis for objective assessment,
it is also designed as a means of promoting diatogue between CPB and its NGO pariners, As
curréntly implemented, the performance assessment and allocations process involves several
meetings, as well as many informal conversations, between the NGO concerned and CIDA at

various stages during the year.'

- However, while NGO Division and others have shown a willinguess to consult on new
programming approdches and to engage in dialogue with partners during implementation, a
“commitment 10 consuitations does not go along with a willingness 10 slow down and reconsides
fitst principles. One of the most disturbing cyiticisms expressed by the NGO community is that
white they appreciate CIDA’s efforts 1o move toward greater coherence and consistency in
relationships with pariners, this initiative is taking part "without a clear or articulated agency
overview of what NGOs are, where they fit into soctety, and why they should be supported."'®

According to the OECD paper on Canada’s NGOs, many organizalions "spend inordinate
amounts of time and effort simply reacting to changes in CIDA thinking, programmes and
regulations."'®  As the author of this report can atlest, the same is frue for the universities and -
colleges, the VSAs and other types of partner organizations. The adoption of the new approach
fo programming involves substantial additional work and a reorientation of thinking on the part
of the Non-Profit Sectot. It is important that they be convinced that the effoit is worthwhile.
The lack of a substantive and philosophical basis to the new programme is particularly troubling
to many of CIDA’s parners, since there is evidence that the Depariment of Foreign Affairs,
which appears to be seeking to exert greater control over ODA policy at the present time, is

“rather dubicus about the value of maintaining existing levels of funding to CIDA’s partnership
programmes. '

i 1994, CIDA itself'lacks clarity on its overall policy and is awaiting direction on the conclusion
of the current Foreign Policy Review. The NGOs and NGIs are heavily involved in the
lobbying process associated with the review, in hopes of influencing its outcome. They appear
to have a good deal of credibility with governinent and MPs, and many of their conceins are now
~very much "on the table" for consideration.

158 ﬂ)..i_‘;‘-
5% ihid
¥ OECD, 8 18,
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“On paper, CIDA continues to take a rather technlcal view of development petformance and
development results. In practice, the institutional evaluations which have been carried oul, often -
~ demonstrate a fair understanding of the organizational character and objectives of the NGOs and
NGIs. This, along with the personal commitments of many staff in the NGO, ICDS and INGO
Divisions, facilitates the building of a bridge of understanding between CIDA and its partners
over the immediate and most criticat decision -~ the allocation of resources.

" Tor the fiture, it is highly desirable for all partics that there be developed a more coherent and
formalized understanding between CIDA and its pariners as a basis for their cooperation. This
understanding, in tumn, should be expressed in concrete form in the dlalogue and the instruments
utilized in the assessment and allocations process. Technical discussions of performance
assessment make little sense without a commitinent to clarify and define relationships, and to
spell out the limits of: 1) CIDA’s "right" to shape the programme and 2) the autonomy of its
partiers. CPB’s new set of documenls appears to jup too rapidly from basic statements of
- objectives and assurances of commitment to dialogue to describing the various mechanisms to
be employed to define its accountability and to determine allocations. However, as is noted

 elsewhere in this document, CIDA is an organization dominated by process and by pragmatic

concerns with matters associated with programme management and the spending of money, while -
its partners march to a different drummer,  Under such circumstances, much depends on the
goodwill of bath parties and the skills, sensitivities and commilments of the individuals involved.
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¢3  REFLECTIONS ON_THE EPEECTIVENESS AND CAPACITY OF THE NON-
PROFIT SECTOR AND CIDA | .

!

The state-of-the-art of cvaluation of programnie impact is not highly-developed among donors

*in general. Like USAID, CIDA is now focusing on developing measures through which it may

assess "results’. The term "Lffectiveness” is less rigorous and more realistic as a basis for
assessing the contribution of a programme, a type of implementing organization, or an individual
organization.  According to the set of corporate (programme) evaluations conducted for -
Partnerships Branch in 1991-92, many of which have been drawn on extensively in this report, .
the NGOs ard NGIs have performed relatively well in achieving defined project objectives. -
. Long-tetm impact is. more difficult to assess, and has been beyond the grasp of the evaluation
~ methods applied in the case of the paitnership programmes here considered. :

However, on the basis of thelr tole in the Bilateral programmes, as well as in those supported
by CPB, a number of more specific comments may be made about NGOs and NGIs and their
particular ¢onitributions to the Canadian ODA FProgramme.

 Firstly, it is certainly the case that CIDA would have been unable to undertake the transformation
of its overall programme from one focused on large infrastruciure programines (o one
emphasizing HRD and institution-strengthening without the support of the Canadian Non-Profit
Sector. The broad range of organizations involved has enabled CIDA to make contributions on
these lines not only in the more straightforward cases of education and training and health care,
- but also in management, planning and organizational reform across a wide spectrum of areas of
economic activity. These include energy, agriculture, environmental management, transportation
and water resources management, In many cases, partnership programmes have provided an
avenue for testing out new ideas, which have subsequently been adopted by the Bilateral
branches. L -

“The responsive programines have also maintained a CIDA presence in direct poverty reduction
programming, which would not otherwise have existed. Recent internal agency evaluations have
confirmed the validity of criticisms levelled at the Agency (and at many other Bilateral donors)
by UNICEF and UNDP in recent years for its failure to devote a significant proportion of
programming resources to the Human Development priority fields. Similarly, CIDA’s reporting
to the inter-donor group, which has followed up on the Jomtien World Education for All
Conference in 1991, has indicated that the bulk of CIDA support to Basic Education has taken
the form of responsive programming, through the NGOs. '

- Programme Effectiveness

As to Programme Effectivengss, the "responsiveness® mandate has made it difficult to develop
specific objectives, except those concerning the achievement of partnership itself. However, the
new programme frameworks and institutional assessments, where combined with more
- imaginative and realistic approaches to evaluvating programme performance in the field, should
assist in dealing with these issues. 1t must be recognized that the quality of programmes in this

" area depends largely on the quality of the overscas partner organization, and an ability to
establish 2 match between compatible organizations. This is particularly the case with the NGOs,
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A major weakness in CIDA’s Programme Design and Management is 2 lack of a prescnce for
CPB in the field. This problem is exacerbated by the unwillingness of the CIDA Bilateral
branches and CIDA staff overseas o take any responsibility or any interest in CPB programmes.
“This is a major institutional failure which has limited CIDA’s capacity to learn from its
programmes, and has also effected its credibility in dealing with its Canadian partners. It has
also at times dainaged relations between Canadian Non-Profit organizations and their overseas
partners, ‘The effort by Partnership Branch to bring in experienced staff from the Bilateral
branches to blend with long-term CPB staffers Is a healthy trend, but it is unlikely to go very far
~in dealing with this major problem. ' _ :

The strong commitment of many of the staff of CPB to their programmes and their partners is
not always recognized by the. Non-Profit Sector. This is, perhaps, particularly the case with the
NGOs. This commiiment, especially at middle and senior management level, has not always i
‘been there in the case of some other CPB programmes, for example, EIP, and this has tended to
build eynicism among CIDA’s partners.

_ ‘One measure that CPB might be advised to consider is providing increased support to its
“pariness for improving management and financial management systems. To a degree, it has done
this through support extended via the umbrella associations, and by subsidizing the costs of non-
profit managers attending a specialist residential management course offered by the Manitoba
Institute of Management. However, such measutes are inadequate, and both CIDA and its
parlness may have been guilty of inattention to this matter. ‘This is true, despite the fact that the
quality of responsive programming has suffered as a result of managerial inadequacies and poor
* planning systems within the Non-Profit Sector. This is. alluded to gently in many of the
evaluation documenis consideted in this report. :

Financial Dependency and Building Capacity -- An Unresolved Bilemma

A number of the largest NGOs, Universities and Volunteer-Sending Agencies have demonstrated
a capacity for effective programme design and management. However, CIDA’s hesitancy to
* invest on a long-term basis in building a dedicated "critical ‘mass” of capacity for development
- cooperation in such organizations has limited the depth and the absorptive capacity of such
organizations. At the same time, the growth and professionalism of such organizations as the
Association of Community Colleges of Canada, and its ability to facititate active networking
among its members, demonstrates the potential for CIDA funds to gencrate opportunities for
Canada-based Non-Profit organizations to petform a broader role. '

~ However, given the relatively small size of the Canadian "market” for ODA-related work, and

the limited opportunities for Canadian Non-Profit organizations to gain intexnational contracts,
CIDA faces a major dilemma in how it will deal with the capacity-building problem. One of
its biggest partners, and the largest of the non-profit Bilateral contractors, WUSC, declared
bankruptey in 1990, :
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Poor fitiancial controls and ineffective management systems were part of the problem; bul part
of the failure stemmed from WUSC’s dependency on CIDA in an uncertain climate. Depending
on a continuing flow of CIDA funds, WUSC sought to use its CIDA revenue as a seed-fund in
competing for programmes on the international market. ‘Things fell apart when unanticipated
budget cut backs imposed by Cabinet on CIDA suddenly closed off a number of prospective
CIDA contracts WUSC had expected to obtain. At the same time, increasing pressure from the
private sector at the ministerial level had pushed CIDA to reduce the flow of Bitateral funds into
"Country Focus® projects as a move to ensure a larger share of limited funds for the private
-seclor. : o : ' '

WUSC, was in large pari, the author of its own misfortune. But, as a large non-profit contractor,
its dramatic growth was not only facititated but encouraged and actively promoted by CIDA.
In the 1980s, it was agency policy to contract out the management of large projects as far as
possible. In particular, CIDA needed access to the setvices of external organizations 10 manage
large technical cooperation programmes, involving support to, and placement of, large numbers
of students and trainees, WUSC (and others) stepped in to fill the void, Thus CIDA must carry
the share of the responsibility for the organization’s difficuliies.

© ARer at first refusing to take any responsibility for WUSC’s situation, ultimately CIDA worked
with the Official Receiver appointed to manage WUSC’s affairs and contributed $1.5 million to
rescue the Agency. It also devoted the time of several senfor managers, over a period of several
months, fo address the WUSC shuation, Today, a much smaller and restruciured WUSC is
operating quite effectively, but under constant supervision from CIDA. '

‘While CIDA’s financial assessment procedures have been impreved, problems of this kind will
not go away entircly. Overseas, WUSC and organizations like it are regarded as an arm of the '
~ Government of Canada, not unlike the Britlish Council, though without the visibility and
international recognition that the Council enjoys. Through the Non-Profit Sector, CIDA makes
major commitments to overseas patiners which cannot be easily shrugged off.

Financial Dependency is a major unresolved issue. It is one of the factors which has {ed CIDA
_ to teduce its commitment o the Volunteer-Sending Agencies, However, in the future, as budgets
increase (of coutse, this may not occur ), CIDA may once again be obliged to turn to programme
pariners to catry out its programmes. It is not likely to find such partners in the privale sector.

- 162§ formation an the WUSC case-study based on author’s interviews with WUSC managers in 1989-90 and with
CIDA offfcials close 1o the WUSC situation, as well as outside observers. '
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LESSONS FOR JICA POLICY

Considered In the broadest terms, Canada’s experience with the Non-Profit Scctor has been
" extraordinarily successful. The principal benefit is the exisience of a core-of citizens
knowledgable and experienced in working with counterparts in developing countrics, and with
contribulions to make to public policy debate on vital international issues. The Non-Profit Secior
also offers the capacity of a set of organizations, more flexible and adaptable in character than
government agencles, and able to draw on an -astonishing range of skills, expertise and
experience.

There are a number of practical Jessons to be learned from the Canadian experience. These may
be of assistance to JICA as it ponders the role of its own Non-Profit Sector,

1

2.

3.(i)

Initially, it is important 1o provide space, or the opporunity, to allow Japanese partner
organizations to demonsteate their interests, commitment and capabilities. Over time, it
will be essential to make choices, based on published criteria, in investing in support for
those orgamizations which demonstrate Jong-erm commitment, imagination, and a
capacity to learn from their experience.

It will be advisable to be cautious in consideting the role of new types of pariner
organizations. New programmes should be introduced on a modest basis initially, with
substantial provision for monitoring, in close cooperation with partners.

Initially, it may be wise to limit the geographic spread of programming support as JICA-
develops its own methods of working with NGOs and other Non-Profit pattners. 1t will
be sensible to begin in areas where JICA has a reasonably strong field presence. JICA
may also wish to consider inechanisms to advise NGOs, particularly on effective methods

“of cooperating with tocal pariners in particular countries.

@y

Canada’s experience of NGO _Coalition Programmges, where a group of Canadian NGOs
work together with counterpart organizations from a country/region in project
identification, matching organizations and determining fanding allocations, may offer a
useful model, ' '

- NGOs, in particular, are not a homogencous group. In Japan, as the "development

~community" becomes larger, it is likely that ditferences will become more apparent than
at present. It will be important for JICA to be prepared for this, recognizing the need for
. tepresentation of a variety of views and approaches. JICA would also be well-advised

to prepare itself to accept an increased level of scrutiny as NGOs and other relevant
organizations become more experienced, and thus more confident of their ability to
contribute to debates on ODA. On the other hand, JICA will also benefit from the

emergence of a much larger development community, generally suppottive of ODA.
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~ Paiticularly impottant in establishing a basis for building relations of openness and trust

with the Non-Profit Scctor will be the development of an approach to progranime

_development linked to consultations with partner organizations. Such consultations should

offer substantial opportunities for input from the organizations. In turn, it should always -
be the case that the input received is scen fo have an effect on the outcome. CIDA’s
recent success in the development of a new university cooperation programme through

an open, consultative process is a good example of what can be achieved.

- JICA’s own skills and experience in consensus-building with other government ministries
“and agencies will serve it well, but working with Non-Government partners will make

diffcrent demands on the Agency,

It might be considered that CIDA has devoted insufficient atiention to "prequalifying” its

‘ partiiers, particnlarly the NGOs. However, the introduction of a graduated sequence from

praject to programme to grant funding now offers the Agency the means to assess the
capacities of new pariners before making major financial commitments to support their
activities. ' :

JICA would do well fo consider the development of mechanisms allowing it to offer
support ‘in the nurturing of administrative and managerial capacities in partner
organizations, as wel! as development knowledge. Steps should be taken to encourage
professionalism and commitment to strong financial management as a means to put
idealism to work and thus produce positive results with overseas partners.

It will be worthwhile to learn from the Canadian experience with Umbrella Qrganizations,
such as The Canadian Council for International Cooperation, The Association of
Community Coleges of Canada and ‘The Federation of Canadian Municipalities. They
have made important contributions to strengthening the professional commitment of their
members. ‘They also provide an important forum for the sharing of experiences. Finally
they provide a valuable focus for dialogue and exchange of views with CIDA.

Japan has its own set of organizations equivalent to NGIs, and yet many of those are, in
fact, quasi-governmental organizations, linked to particular ministries. Cleatly, careful

thought will need to be glven to what might be the most appropriate types of partner

organizations in Japan,

The Municipalities and Prefectural International Associations would appear to represent
a natural set of partners, many of which are already involved in some form of
infernational activities. . Working with prefectural associations may also provide an
interesting mechanism for involving new NGOs in ODA-related work. Japan's
uriiversities, research institutes and colleges are clearly underutilized in ODA-related
activities. Presumably their fucther involvement depends on the position of the Ministry
of Education. '
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JICA will be obliged to develop its own capacity to work with NGOs and other elements
of the Non-Profit Sector. It will be essential for the Agency to build an appreciation of
their capacities and organizational cultures. ‘The Agency should also consider, at an early
stage, how 1o facilitate suppott to NGO programming and how such programming will
relate to ongoing activities, Canada’s "responsive” parinership programmes have much
to commend them. However, relations between the Partnership Branch and the Bilateral
Branches-is not as it should be. JICA would do well to think through institutional and
internal management issues very thoroughly at an carly stage.

Finally, for Japan’s Non-Profit Sector, it will be important that there is recognition at an
early stage that Partnership is just that. Partnership programines are supported, firstly,
as a means to build cooperative relations with counterpart organizations overseas. Such
support, however, is extended in order to assist those partners in achieving their
objectives, not those of the donor country partners. Respect for the autonomy and dignity
of overseas pariners from the beginning is essential. It took some years for the Canadian

‘Non-Profit Sccior and CIDA to {ully comprehend this simple but awkward point.
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